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Preface 


The growth of cities has been one of the outstanding phenomena of the 
last two hundred years. During that time, most nations of the world have 
changed from rural to urban societies. Within these countries, at least one 
city has developed to the point where it can be called a metropolis. The 
metropolis, therefore, symbolizes the basic change in modem civilization from 
rural to urban. 

As its name suggests, a metropolis is a mother city. From it emanates the 
principal features of the cultural, social, political, and economic life of the 
nation. At the same time, the metropolis displays many of the most advanced 
and most retarded aspects of national life. It is a breeder of slums and palaces; 
an incubator of artistic and scientific progress and of disease, crime, and 
delinquency. In London, Paris, Rome, and New York, the most commendable 
and most disgraceful facets of British, French, Italian, and American life lie 
openly exposed. 

Since cities are the handiwork of men, fundamental questions have been 
raised about the process of adjusting man and his institutions to the environ¬ 
ment which he himself creates. For as cities multiply and thrive, they draw 
an increasing proportion of their population from rural areas. These people 
come to the city with social attitudes and institutions which are sometimes 
poorly adapted to urban life. To them, the metropoHs, above all, offers many 
Ideals which cannot be realized in a simpler environment. Yet it also offers 
the possibihty of being broken on the wheel when an adjustment to metro- 

pohtan ways of life cannot be made. 

Many problems have arisen in the course of this transitional process 
Amou^ ninnerons specific questions have been previously explored, an in¬ 
tegrated an^ysis of the metropolis has seldom been attempted. Thus the first 

Cof^b^n “ Bicentennial Celebration of 

Modem Lif^’* “““ appropriately caUed “The Metropolis in 
ciritafio? *’" “ P'^^-ent feature of contemporary 

ence wi deXer. To that end, the confer- 

are manifestedTute nTtZaleteoX"^ 


vu 
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Some of the questions discussed during the conference follow: How 
significant has the role of cities been in the progress of civilization? As cities 
have grown, what changes have occurred in social institutions like neighbor¬ 
hoods, clans, families, taboos, and moral standards? What personal char¬ 
acteristics have become more pronounced or have been repressed? How have 
the organs and practices of politics and government been altered? What 
changes have come in the meaning and content of the law of property? What 
economic advantages and disadvantages have been encountered? What de¬ 
mands have been made upon science and technology and how have they, in 
turn, influenced the size of the metropolis? How have professional men like 
lawyers and physicians been affected, particularly in their relationships to 
their clients, to each other, and to their professions? In what ways have 
man’s spiritual aspirations and realizations been altered? Why have philos¬ 
ophers always searched for the “ideal city” and what forms have their con¬ 
ceptions taken? 

These questions imply that a broader imderstanding of the metropolis is 
important, not only to the growing number of scholars who are studying 
it, but also to members of the legal and medical professions, business men, 
religious leaders, welfare workers, and public officii who are assuming more 
and more responsibility for the development and management of cities. This 
concern is not limited to the boundaries of any city or nation. It pervades 
every modem society. 

For the conference on “The Metropolis in Modem Life,” papers were pre¬ 
pared by a distinguished group of scholars from Great Britain, France, and 
the United Stales. The papers were circulated to members of the conference 
prior to its meeting and other participants were asked to prepare commen¬ 
taries on each paper. The papers and commentaries are presented in this 
book with the editor’s summary of any open discussion as an introduction to 
the main parts. 

For publication, it was necessary for the editor to condense all the material 
presented in order to keep the main features of the book in proportion. The 
participants who have contributed papers and commentaries have kindly 
consented to this procedure, although they have not had an opportunity to 
read the edited versions. 

The book begins first with a consideration of the dynamic role of cities 
in social development. On this topic, Professor Piggott examines the place of 
cities in the civilizations of prehistoric times. Professor Chevalier analyzes 
demographical materials to ascertain whether the growth of cities, particularly 
in France, has been evidenced by changes in physique, fertility, life expectancy, 
or moral and social behavior. Professor Reiss explores some of the general 
characteristics of urban culture and suggests that cities are characterized not 
so much by unique social institutions as by the frequency with which certain 
relationships occur. 

In subsequent parts, eminent scholars discuss the adaptation of political. 
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economic, and legal institutions to metropolitan life. They trace the impact 
of science and technology upon the metropolis, and the influence of metro¬ 
politan conditions upon the professions, man’s spiritual life, and his search 
for the ideal city. 

This book is notable, then, not for any solutions it offers but for its thought¬ 
ful discussions of metropolitan problems that should stimulate the thinking 
of everyone who is concerned about modem city life. 

To the scholars who have contributed to the conference and this book 
Columbia University, the officers of the Bicentennial, the chairman, and the 
session leaders all express their sincerest appreciation. 


Ernest M. Fisher, Chairman 
First Bicentennial Conference 
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PART ONE 


TLe Dynamic Role of tte City 
in Social Development 
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INTRODUCTION 


Although most people still live in predominantly rural countries, the trend 
toward urbanization is rapidly advancing. According to the best estimates, 
approximately 2 per cent of the world’s population in 1850 resided in cities 
of 100,000 inhabitants or more. By 1950, the proportion had reached 13 per 
cent. Even this picture will soon change, since the rate of urbanization is 
steadily mounting. 

Over the last one hundred years, the rise of cities has produced a new 
phenomenon—the urbanized society. In a few nations, it is by far the principal 
way of life. For instance, about 70 per cent of the population in England and 
Wales lives in places of 20,000 inhabitants or more. In comparatively new, 
sparsely-settled Australia, more than one-half of the population lives in cities 
of 100,000 inhabitants or more. 


The emergence of the urbanized society raises the question of what its 
ultimate consequences will be. It has appeared so recently that its implications 
are not fully known. Not all of them look favorable, even for underdeveloped 
countries where urbanization is now proceeding at its fastest rate. 

Thus it seems desirable to study the dynamic role of the city in social 
development through history. To begin with, Professor Piggott considers the 
process of urbanization during the first rise of urban communities several 
thousand years ago. He traces the conflicting development of urban agricultural 
communities and pastoral communities in ancient civilizations. Here the con¬ 
flict between the city and the camp—between the so-called civilized peoples 
and the barbarians—is brought into sharp focus. 

The same opposition between outlanders and city dwellers was also a feature 
of the early history of pre-Columbian America, Mexico, and Peru. There, 
owever, the part played by pastoral communities was far less important than 
m Mcient Mediterranean and Middle East civilizations. This fact seems to 
indicate that the hostUity between pastoralism and urbanism, based on agricul- 

fundamental antagonism between outlander 

outsider, whatever his occupation may be, has 
always been envious of the city and its civilization. 

ci/r examines demographic data pertaining mainly to French 

social ivni r * metropoUses no longer exert the same influences on the 
tative centuries. From both a quanti- 

once were^]^?*"^^ s^dpomt. urban centers are less pathological than they 
temotina tn analyzes contemporary urban phenomena in at- 

Z m ^ impUcations of urbaniza- 

in tmplicitiy touch upon the possible future role of cities 

world that is becommg mcreasingly urbanized. 


3 
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TLe Role of tLe City in Ancient Civilizations 


STUART PIGGOTT 
Professor of A rchaeology 
University of Edinburgh 


This survey will be limited in space to Western Asia and Europe—the area 
within which the earliest manifestations of city life can be traced. In time, it 
will be concerned mainly with the period between the sixth and first millennia, 
B.C. During that span, the early evolution of the city took place and its re¬ 
lationships to other commumties became established as a recognizable pattern. 

What Is Civilization? 

In common with many other abstract concepts, the term civilization today 
has become confused by emotional overtones to a degree which often renders 
its use meaningless or dangerously misleading. Each modem community tends 
to regard civilization as its peculiar property, with barbarism or its equivalent 
as the portion of other men. 

* primary defimtion, civilization was the exclusive property of 

k citizens. The antithetic division of mankind into civilized 

and barbarian peoples was a natural concept within the classical Uadition of 
Greek Md Roman thought.* Such a world picture was the product of citizens 
m stable communities with a relatively advanced technology, economically 
on agriculture. It was conceived reasonably enough with such an 
* touchstone. In our own times, some historians tend to select as 
ideals ^ ®‘S“ficant only those communities which approximate their own 

human societies are heirs of ancient societies based on 
lopiJi aT I '^**ere circumstances and tradition favored techno- 

cokired bJtiwfmodem concept of civilization is likely to be 
with a h attitudes of thought which equate an advanced technology 

Soto 1 Such ideas date chiefly from the nineteen^ 

the mwine utilitarian doctrines. Accordingly, 

8 plexity m man’s material culture through prehistory and 

5 
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historj' has been interpreted as a natural law of development and an inevitable 
progress from savagery to civilization. 

In this chapter, the term civilization will be avoided as much as possible. 
It carries an implicit judgement of values and is limited, in its usually accepted 
sense, to one type of human society. But so far as the “city community” is 
concerned, little confusion can arise. For it appears to be essentially a product 
of just those stable, technological, active economies ordinarily comprised 
under the modem Western usage of the word civilization. Nevertheless, such 
agricultural economies represent only one kind of human response to the 
problems of subsistence and adaptation to environment. 

The Rise of Urban Agricultural Communities 

In the following discussion, the city will be studied as a unit within the 
earliest human societies in the Old World. It will be analyzed in prehistory and 
in later periods when archaeological evidence still bulks large and may pre¬ 
dominate over written evidence. We are concerned, then, mainly with tangible 
manifestations provided by walls, fortifications, and the architecture, planning, 
and layout of buildings for public or private use, and with the material culture 
of the population as an index to its arts and manufactures, organization and 
trade, and war and peace. 

What Is a City? 

The limits between village, town, and city in remote antiquity are difficult 
to define. For communities which have passed beyond the stage of subsistence 
farming, certain vague standards of size, implications of social cohesion, and 
evidence can be used. In general, civic status will be given to settlements 
which were evidently more than a cluster of huts occupied by peasant farmers. 
They must have some evidence of centralized government and organization, 
often focused on a court or temple or both. Their population must be largely 
engaged in occupations other than direct and exclusive agriculture and hence 
concerned with trade to some extent. Such settlements may frequently be 
bounded by walls or fortifications, symbolic and preservative of the corporate 
individuality of the unit. 

The Origins of the City 

In seeking the origins of the city, we must search for the origins of stable 
agricultural communities dependent mainly on cereal crops. Archaeological 
evidence has confirmed numerous inferences drawn from considerations of 
climate, botany, and zoology in the post-glacial Old World. They indicate that 
the origins of grain growing and stock breeding are likely to have developed 
in areas with a favorable climate where the wild ancestors of the domesticated 
plants and animals known to antiquity were to be found. 

Such conditions existed in the region which is now Western Asia from per¬ 
haps 10,000 B.C. or so. Here, too, there has been an apparent transition from 
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the Palaeolithic hunter-fisher, food-gathering economy to one involving at least 
the collection of plant seeds as food by a simple process of cutting or reaping. 
A vast period of time must have elapsed in the transition from such tentative 
beginnings to the establishment of village communities of agriculturalists, and 
again from these settlements to the first townships to which a date can be given 
by historical means (around 3,000 B.C.). During this transition, the novel 
techniques of the farmer slowly supplanted those of the hunter. 

The recent use of radio-carbon in computing dates, however, indicates that 
the completion of the transition from agricultural communities to townships 
probably required no more than two or three thousand years. Sites like Jarmo, 
in east-central Mesopotanua, appear to date from approximately 5,000 B.C. 
About that time, Jarmo was a settlement of stone-using people eating a wheat 
closely akin to the wild form (though showing evidence of cultivation) and as 
yet without the technique of pottery making or the use of metals 
But within little more than a couple of miUennia, townships appeared with 
the begmmngs of literacy and applied science, an evolving technology, and a 
more than rudimentary code of laws and formal reUgion. Indeed, if permanent 
houses within a defensive waU are taken as archaeological evidence of the be- 
^tiMgs of the city idea, this social and architectural unit had been achieved 
a Jencho m Palestine as early as 5,000 B.C. by a people with a material 

culture simUar to that of Jarmo.2 tuaicnai 

IK rewscd. Oulde maimained that two successive economic and 
^volunons" took place long ago. One marked the change from a hunter! 

mcm o'fTe°%“ “g^iculhitalist. The other marked the develop- 

mcnt of the city concept ciosely linked with the first use of metals ^ 

met t a' auch a sequence of develoo 

the main eiements of an urban economy wt^radVpre^sem."' ““ “ 

The City as an Economic, Social, and Religious Community 

Of « feature 

nomically, such towns or cities would be commimity itseU. Eco- 

boundaries as weU as within the surrnnnH^ ^ wtim their own 

tiiction. In response to i“"s- 

towns would also be dependent on ^developments, the cities and 

saiy raw materials. distant regions for neces- 
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Spiritual cohesion for the citizens would be provided by a centralized au¬ 
thority embodied in a temple and its priesthood, or by a court of a ruler whose 
attributes were at least semi-divine. Only in modem times have societies 
emerged without embodying any form of religion which gives significance to 
human activity at every level. 

TTie city, then, early became the seat of moral authority for an area beyond 
its own walls. This authority was backed by spiritual sanctions and enforced, 
if necessary, by juridical or military action based on the seat of government. In 
the city, dogma and liturgy would be defined and promulgated, custom and 
tradition codified into laws, local usages regularized into a general system, and 
diversity replaced by uniformity. 

Inevitably, the city would become the focus of aspiration for the surrounding 
population. It offered a market for the produce of the farm as well as the 
skills of craftsman and artist. Court and temple often acted as patrons to the 
artist. In these early city communities, the sculptor and painter first became 
preoccupied with the human form as subject matter. Their tradition became so 
much of a commonplace in the Western world that it is usually accepted as 
inevitable. Actually, however, this convention was peculiar to city communities 
in antiquity. As an indication of how deeply engrained it was in the traditions 
of the early agriculturalists, Jericho has recently shown again that naturalistic 
portrait modelling was carried out by the town dwellers even before they 
made pottery or used metals.* 

Archaeological evidence and the earliest historical records of the ancient 
Orient, therefore, indicate that the town or city represented the fullest achieve¬ 
ment of the stable agricultural societies in Western Asia from their earliest 
inception. Such settlements represented the sum of man’s capabilities in 
thought, emotion, and technical ability. 

Were Urban Developments Inevitable? 

Was the creation of the urban unit inevitable? Did all food-producing 
communities tend to develop this pattern? If some did not, had they failed to 
fulfill their destinies in some mystic way? And how were other forms of 
economy—dissimilar from the stable agricultural communities but coexist¬ 
ing with them—related to the city tradition? 

An answer must begin by briefly surveying the degree of town and city de¬ 
velopment achieved in Western Asia and Europe around 2,000 B.C. To start 
in the east, a complex city economy had been established in northwestern 
India some time before about 2,500 B.C. Outside the great desert areas of 
Persia, ancient cities already lay along the trade routes in Turkestan to 
the north; thence to the Elburz Mountains at the south end of the Caspian 
Sea; and southwards through Ears into ancient Elam and the kingdoms of 
Sumer and Akkad. In Syria, the Levant, Cyprus, Egypt, and Asia Minor, 
townships had stood beyond human memory. The second walled city on the 
site of Troy had been built. Around the shores and islands of the Aegean, 
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fair-sized villages existed, sometimes with citadels and walls. Settled peasant 
communities were establishing themselves up the Danube and in Central 
Europe. Along the Mediterranean sea routes, similar little colonies were 
being founded. In southern Spain, there were even small townships beginning 
to be built which recall the Aegean world. By Oriental standards, these in¬ 
novations of stable agriculture came late and in simple form to the hunter- 
fisher population. Yet there seemed every chance that such communities 
would flourish and develop in Western Asia and Europe as they had farther 
east. 

But a second survey, made five hundred years later around 1,500 B.C., 
would have indicated that in Europe, the city concept had not expanded. In 
India it had collapsed altogether. Despite the fact that Italy was stUl wholly a 
land of peasant farmers and Mycenaean Greece a rustic version of the Minoan 
culture, the familiar classical pattern, with the East Mediterranean civilized 
world surrounded by the world of the barbarians, was beginning to form. 
Spain had become a backwater. North of the Alps lay the simplest peasant 

economies, although they were technologically competent in such crafts as 
bronze-working. 

A half millennium later, the city tradition west of the Levant was on the de¬ 
fensive or at a low ebb nearly everywhere. Even the bastion of the Hitlite 
Empire had crumbled. 


The Role of the Pastoral Communities 
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mobile and often nomadic structure associated with pastoralism existed side- 
by-side with the stable agricultural settlements. 

Pastoralism and Settled Agriculture 

The evidence of archaeology and history seems to show consistently that 
pastoral nomadism represented a self-sufficient economy. Nomadism was not 
only “a mere stage on the way from food-collecting to agriculture” but also 
“a highly specialized mode of life enabling man to utilize vast tracts” of 
country in which settled agriculture or stable pastoralism would be very 
difficult under the conditions of simpler economies.® 

By its very nature, a pastoral nomadic economy does not leave archaeological 
traces which are so marked or permanent as the economy of the peasant or 
citizen. A pastoral society is far more elusive and may leave few memorials 
other than tombs. Nevertheless, evidence from Western Asia and Europe in¬ 
dicates that one or more forms of mobile pastoral communities, at least 
seminomadic and with a minimum dependence on grain growing, existed 
before 2,000 B.C. as counterparts of the stable agricultural economies. More¬ 
over, the pastoral communities were moving over territories immediately be¬ 
yond the frontiers of the agricultural settlements. Thus the city and the camp 
were complementary aspects of life. 

The first clear archaeological evidence of probable seminomadic pasto- 
ralists comes from South Russia, dated somewhere before 2,000 B.C. In sup¬ 
port of the view that a mature pastoralism depends upon the mobility con¬ 
ferred by the mastery of the horse as a riding animal, these people evidently 
used horses extensively. In Hungary, tangible evidence of bridles shows that 
tamed animals had been acquired and probably ridden by neighboring 
agriculturalists before about 1,700 B.C. A couple of centuries later, the horse- 
drawn chariot was becoming a decisive war en^ne in Asia Minor and Greece, 
though documentary evidence of horse riding does not appear there until the 
fourteenth century B.C.^ 

Around 2,000 B.C., a series of communities can be recognized, stretching 
from the Pontic Steppes to the Elburz Mountains, and including at least 
north Anatolia. They were mainly characterized by royal tombs, often of 
warrior chieftains, furnished with a barbaric magnificence which draws some 
of its inspiration and probably some of its actual materials from the city 
communities to the south. The tombs and other evidence imply that these com¬ 
munities made up the southern fringe of a nomadic province which, by its 
proximity to the rich and technologically advanced mercantile communities 
in Sumerian and other cities, was able to obtain by barter or plunder the 
costly trappings desired by its ruling families. 

We do not know how early this relationship was established. But a kinship 
of ideas perceptible between such princely graves and the famous Royal 
Tombs of Ur, dating soon after 3,000 B.C., has been pointed out. It may in¬ 
dicate that there were contacts between the steppe and the town, with a foreign 
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dynasty bringing in barbaric ideas, even at that time. Whatever the case, the 
warrior cultures of the European and Asiatic grasslands were ancestors of his¬ 
torical nomad groups like the Scyths, the Huns, and the Tartars. Here the 
hunter-fisher strains of the circumpolar zone mingled with the pastoralism of 
the steppe and drew upon the resources of the stable agricultural communities, 
if necessary, by force of arms. 

Beyond the zone of contact with the earliest urban communities, warrior 
cultures CM be traced northwards and westwards into Europe from the 
Pontic region. At first, these cultures were impoverished in technological re¬ 
sources, with the stone battle-axe as the symbol of authority and weapon of 
prestige appropriate to the chieftain. But they soon acquired a command of 
metahurgicd techmques. A mixing of traditions can be perceived between the 
warrior societies and the stable, if simple, agricultural communities established 
in western and northern Europe since the eve of the second millennium B C 
^alogies from historical precedent and modem ethnological parallels suggest 
that the agricultural communities were rendered a substrate population under 
a wamor aristocracy embodied in the pastoralists. 


The Camp Versus the City 

From about 2,000 B.C. through the next half miUennium, the centuries 
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breeding warriors and the old city populations. As a consequence, the Hittite 
Empire rose with its mixed languages which included Indo-European dialects. 
The Minoan kingdom succumbed to raiders from the mainland. And though 
Mycenaean culture was heavily tinged with Minoan coloring, it was more akin 
to the culture of the Hitlites with which it shared an Indo-European language, 
in this instance Greek. 

Further north and west lay the world of peasant-farmer communities 
established late and sporadically in the period 2,000 to 1,500 B.C. In south 
Spain, little townships may have persisted until after the middle of the millen¬ 
nium. Elsewhere they did not develop until after they were re-established from 
the east at about 800 B.C. onwards. 

The Pastoral Nomad Tradition in Its Mature Form 

What is the explanation for this tardy and partial development of the city 
tradition in Western Europe in the clash of contending cultures around 2,000 
B.C.? The question cannot be answered without further considering the nature 
of the pastoral nomad tradition in its mature form during the middle second 
millennium B.C. How did it differ from the tradition of the city, and how did 
it affect the successor states which arose after the initial impact? 

The pastoral nomad economy has recently been defined as based upon “a 
complex of animals rather than a single species, balanced in terms of grazing 
characteristics to utilize all the grass cover of each locality,” so that the long 
grass is eaten by cattle or horses and the shorter growth by sheep and goats.** 
The mobility necessary in such an economy reflects the wanderings of 
the hunters following the wild herds from grazing ground to grazing ground. 
It was maintained and developed by using horses as riding animals. (On the 
other hand, a form of pastoralism may have existed in remote antiquity with¬ 
out the horse ns it did during recent times in communities like the Masai of 
East Africa.) 

In such a setting, the social structure is characterized by strong personal 
relations within a family, clan, or tribe, although the individual is largely self- 
sufficient. This structure inevitably tends to be organized and held together by 
a warrior aristocracy. The civil corporations of a settled agricultural economy 
are unknown. 

Nevertheless, patronage of the arts and technology may flourish to some 
extent. In the simpler system of personal loyalties of the pastoral economy, 
such patronage becomes an individual attribute of the chieftain and the mem¬ 
bers of his court rather than of an institution such as a temple. Representational 
art is severely subordinated to abstract matter. The artist shows little or no 
interest in the human form as subject matter, but may often demonstrate 
a passionate absorption in animal motifs. Although monumental architecture 
would be irrelevant to a nomad, demands of the warriors and their retinue for 
equipment may stimulate technological advances in crafts, like those of the 
metal smith and the wheelwright. 
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In such societies, a normal absence of writing does not preclude the com¬ 
position and technical elaboration of imaginative literature transmitted by 
word of mouth and retained by the enhanced capacity for memory char¬ 
acteristic of nonliterate peoples. In fact, this is the milieu of the world’s epic 
and heroic poetry. The Rigveda shows that philosophical speculations em¬ 
bodied in verse of great metrical virtuosity could also be achieved under these 
conditions. 


Nomad-City Warfare 

In nomad societies, the warlike element may often become dominant. It 
may take the form of inter-tribal cattle raiding, as related in the early Irish 
heroic tales. Or where the borders of the nomads are adjacent to the frontiers 
of settled agriculturalists, warfare may take the form of plundering nearby 
villages and townships. 

The future relationship of pastoralist and city dweller depended upon the 
success or failure of such raids. The equilibrium maintained between the 
contrasted economies remained uneasy so long as military initiative and in¬ 
novations stayed largely in the hands of the nomads. But once adequate 
weapons were adopted by the cities and could be multiplied through the 
facilities for mass production inherent in a stable economy, potential victory 
rested in community hands. 

nie events of the second millennium B.C. show that the older city states 
wre often able to acquire the power and capacity to withstand the onslaughts 
of the predatory nomads in this way. Military ascendency, however, was 
obtamed at a pnce. The city states had to be transformed into semi-military 
immunities which were in a position to defend themselves as well as wage ag- 
grewive wars on an mcreased scale within and beyond their own borders. 
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Before 1,500 B.C., the nomads had achieved priority in the use of the 
horse for military traction and to a less extent in its employment as cavalry. 
In Asia Minor, the hegemony of the Hittites must have been largely bas^ 
on chariotry as well as the use of iron which was exclusive to them at this 
time. So far as the use of the chariot is concerned, the same may be said for 
the Mycenaeans. The Egyptians adopted the technique as a result of their wars 
in the Levant; by the end of the fifteenth century B.C., they were importing 
chariots from the Mitanni of Asia Minor. Under the dynasty of the Amurru 
—people who had never known a city—rose the kingdom of Babylon. While 
Hammurabi is remembered for his noble code of laws, to his contemporary 
panegyrist he was “the great hero, the destroyer of foes, the stormwind of 
war, smashing the hostile land.” The city states were not only on the defensive, 
but were becoming increasingly engaged in aggressive wars. And in the hands 
of the Indo-European Kassites and later under the Assyrians from the end of 
the second millennium B.C., the chariot was to become the characteristic 
equipment of the warrior aristocracy now firmly established in command. 

But in India, the ancient city tradition did not change in this manner into 
the character of the warrior state. It succumbed completely to the attacking 
forces of the Aryans and seems only to have slowly re-established itself after 
centuries of submergence beneath the ruder traditions of the steppe. 

The city, and all that it connoted in the ancient world, survived the crisis 
of the early second millennium B.C. only when it was able to place itself on 
a level equal to or higher than that of the nomad hordes in the matter of 
active warfare. Having established supremacy, the city was inevitably prone to 
use its military prestige to wage wars of aggression with other city states. 
These wars were fought on a far larger and more decisive scale than the in¬ 
ternal disputes and changes of dynasty which chequer, for instance, the history 
of Sumer and Akkad in the third millennium B.C. The city survived, indeed, 
only at the cost of becoming a warrior state which devoted much of its re¬ 
sources to territorial aggrandizement by force but was constantly on the de¬ 
fensive against other ambitious states and against the still-present warlike 
pastoral nomads. 

Trends Outside the Aegean World 

In Europe outside the Aegean world, there was a different sequel to the en¬ 
counter of opposing peasant-farmer and nomad-pastoralist traditions. On both 
sides, the situation was on a lower technological scale than in the Orient. Even 
by the beginning of the second millennium B.C., the social unit achieved by 
the prehistoric population of Europe had not advanced substantially beyond 
the small village. In many regions, it may have been little more than the croft 
or farmstead of a single family of farmers. In northern Europe, considerable 
renmants of the old hunter-fisher economies of Palaeolithic lineage continued 
to exist. 

Any spread of pastoralists from the eastern steppes into this loosely-kmt 
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pattern of scattered communities could have been gradual and without any 
overt contest for land in a sparsely populated Europe. Indeed, indigenous areas 
of pastoralism may have been established as early as the first introduction of 
domesticated animals from Western Asia. 


The meeting of the two traditions resulted, in fact, in fusion and amalgama¬ 
tion. Up to the Roman conquest, prehistoric Europe remained a land of simple 
economies in which both settled agriculture and pastoralism played a part. 
But pastoralism permeated the fabric of society so deeply that evolution of 
township and city could not take place. 

With the decisive mixture of traditions in Europe at the beginning of the 
second millennium B.C., it might be assumed that the city tradition would de¬ 
velop along lines familiar in other regions where settled agriculture flourished. 
However, human communities do not necessarily develop in comparable 
sequences according to natural laws. Moreover, natural deterrents to this 
development existed in the form of dense forest cover in the deciduous wood¬ 
lands over much of the area beyond the zone of the Mediterranean flora. 
Toward the no^, there were increasingly adverse climatic conditions. 

But difliculties like these were no more insuperable to early agriculturists 
than were other environmental problems which had been overcome in West¬ 
ern Asia. Evidence appears to show that the barbarians of the classical 
world were not merely passive products of geography. Rather they were 
the result of an accidental mixture of contrasted tradirions at a stage of de- 
wlopment where neither had the technological advantage of the other. Neither 
tradition had evolved its own set of ideas to a degree which gave it the 
torce of long-inherited conviction. 
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The Worlds of the Citizen and the Barbarian 

With the establishment and growth of the Roman Empire, we have reached 
the antithesis of citizen and barbarian. They were separated by a so-called 
moral barrier between two worlds of different ideals between which no mutual 
comprehension could be reached.® Transalpine Europe presented to the 
Romans a land of technologically undeveloped agriculturalists. It also offered 
a land in which mobile warrior bands existed as an active opponent to colonial 
expansion. A succession of events then resulted in the formation of the Celtic 
peoples. From the second century onwards, much of the aggressive warfare 
of the Roman army was directed against them. 

The character of the Celtic world of this time fits naturally enough into the 
framework of contrasted economies. In it was a substrate population de¬ 
scended from the ancient mixed population of pastoralist and agricultural 
traditions dating from the early second millennium B.C. There was also 
probably a new and forceful infusion of a warrior aristocracy. The cattle-rear¬ 
ing, horse-breeding, chariot-driving heroes of the Ulster epics at the dawn of 
the Christian era are closely akin to the warriors of the Rigveda, and later to 
the Scyths. 

The Roman conquest of Gaul and Britain repeated once again the contests 
between city states and warrior pastoralists which occurred in the ancient East 
from the beginning of the second millennium. With the consolidation of the 
Roman Empire in Europe, the ancient interplay of contrasted economies was 
for a time held in check. The events leading to the Empire’s fall and the 
coming of the Dark Ages of Europe are not new in themselves. They were the 
resumption of an immemorial order of things, the renewing of a contest be¬ 
tween the incompatible ways of thought embodied in the city and the camp. 
Nor was there anything new in the so-called migration period; peoples had 
been on the move from choice rather than from compulsion since remote 
antiquity. 

By the Middle Ages, the city tradition in Europe had established itself 
sufficiently to resist the impact of the remaining nomadic war bands. It with¬ 
stood even the Tartar assault of the mid-thirteenth century when nomadic 
attacks were pressed home to the frontiers of Germany, and it “might be appre¬ 
hended that the shepherds of Scythia would extinguish her cities, her arts, and 
all the institutions of civil society.”*® Such must have been the feelings of the 
citizens of Ur at the news of raids of the Amurru, in Harappa as the Sanskrit 
war cries were heard across the city walls, or in Knossos when the Minotaur 
was doomed. 


Conclusion 

All that we and the great thinkers of the past call civilization—not in the 
sense of technological achievement or political dominance, but man s mastery 
of his own powers—finds its most favorable environment in the conditions of 
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security and leisure made possible by settled agricultural economies and their 
townships. Civilization does not come by accident and is no easy or casual 
process. It is a conscious but disinterested pursuit which involves an unin¬ 
hibited range of inquiry into all knowledge, the achievement of a sense of 
values at once fastidious and tolerant, and the refining and enhancing of the 
intellectual, spiritual, and emotional perceptions and experiences of man. 

By reason of its inherent difficulty of attainment, civilization can never be 
the endowment of the majority. For in any epoch, the influence of the few 
determines the climate of thought. However imperfect in conception or execu¬ 
tion, the fragmentary rough drafts of civilization have been sketched out 

piecemeal and by rare individuals, within the framework of the city societies 
of the past. 

Nevertheless, the thesis outlined in this chapter has no greater validity than 
^y other interpretation of history. It is a personal estimate of what appear to 
be sigmficMt factors, not perhaps suflicientiy stressed before, in the formation 
of the ancient and not-so-ancient world which we have inherited. Like beauty 
patterns in histoiy may well exist only in the eye of the beholder. Still, a sub- 
jechve interpretation of the past is better than no interpretation. After all, it is 
the only one possible to the human mind. At least, a subjective interpretation 
rec^izes that it cannot claim finaUty or be all-explanatory. Its very subjec¬ 
tivity aUows for as many alternative and correlative perceptions ^ the in- 
numerable facets of human history as there are historians. 
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Present-day research about the influence of large cities upon the develop¬ 
ment of nations continues earlier work that goes back nearly as far as tirban- 
ization itself. To understand the subject, a consideration of these early efforts 
is helpful. For many similarities exist between historical and contemporary 
urban problems and studies. 

Most of the problems growing out of the concentration of people in limited 
geographical areas must have been formulated in almost identical terms for 
major cities of the past like imperial Rome or mighty Constantinople. The 
same problems have been encountered in the history of Paris or London in 
later ages. Thus a sociological study of Paris or any other city in the twentieth 
century can scarcely be detached from inquiries of earlier periods. Because of 
its extension in time, historical material often places a problem in perspective 
which enables us to see the solution more clearly. 

Important aspects of urbanization were considered, for example, in studies 
of mortality which were drawn up in London from the second half of the 
seventeenth century on. The economic and demographic development of Paris, 
and comparisons between Paris and London, were subject to many investiga¬ 
tions during the eighteenth century. Men like the Abb6 de Saint-Pierre, the 
Marquis de Mirabeau, and most of the philosophes concerned themselves with 
some of the essential phases of the general problem of urbanization. Others, 
like Deparcieux, Moheau, the Abb6 d’Expilly, and Buffon, laid the founda¬ 
tions for later demographic and social studies. Much of the material in these 
investigations is still valid at the present time, and solutions to some of our 
contemporary problems may be found in them. 

Despite the continuity of urban phenomena and the importance of historical 
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data in studying them, new facts have nonetheless emerged in recent years. 
For the sociologist, the most significant facts pertain to changing trends in 
mortality and fertility. These tendencies are greatly different from those previ¬ 
ously ascribed to urbanization in general. They have resulted in considerable 
demographic, social, and moral changes in the urban environment. 

Although this chapter is concerned with the role that large cities play in the 
social evolution of nations, the discussion will be limited largely to French 
cities and particularly to Paris. Relevant data from other countries will be 
included wherever possible. But there are several reasons for limiting the 
coverage attempted here. 

First of all, little work has been done on an international level. Only in the 
United States has a preUminary synthesis of research in urban sociology been 
made. Thus valid comparisons among nations are difficult to draw. 


Secondly, important differences appear among cities in various countries 
which make comparisons all the more complicated. Between cities in Europe 
and the United States, for instance, there is a marked variation in geographical 
extent. Large European cities have a tight texture; despite the tom fringes of 
their suburbs, they have relatively weU-defined limits. Large urban centers in 
toe United States, on the other hand, sprawl and break up into veritable ur¬ 
banized zones. The different compositions and trends within the two types of 
ciUes caimot faU to bring about social differences which affect the more mobUe 
middle classes as well as the working classes. 

Finally, important differences occur among countries according to the oro- 
portion of toe nauonal population living in cities, the number of large citie^s in 
a ©ven nation and toe competition existing among them, and the degree of 
economic, administrative, and spiritual attraction that each exerts fn this 
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Historical Aspects 

Demographic evolution or change is such a slow process that certain older 
phenomena play a larger part in the actual make-up of a population than do 
other more recent phenomena whose effects may not be evident until much 
later. In the aggregate, therefore, large centers at the present time are generally 
still very close to what they were in days not long gone by. Few changes would 
have to be made to bring the descriptions of the late nineteenth century up to 
date. They, in turn, curiously resemble the accounts left by most of the 
philosophers and economists of the eighteenth century. 

But no matter what the period, cities are believed to have lower fertility and 
higher mortality rates than the rest of the nation. In addition, they supposedly 
gain in population only through immigration from the countryside. As a result, 
the rural birth rate declines, since the persons who migrate from rural to urban 
areas are mainly of child-bearing age. The development of large cities thus 
seems to be detrimental to the growth of a nation’s population. 

Mortality. Until the end of the nineteenth century, cities are described as 
being far more evil because of their high mortality rates than because of their 
low fertility rates. In ancient times, famines and epidemics were more deadly in 
the cities than in the country. They caused such havoc that only powerful im¬ 
migrations were able to assure the survival of ravaged cities. From 1575 to 
1577, the plague in Venice killed fifty thousand people, about a quarter or a 
third of the population. In 1581, an epidemic in Marseilles spared the lives of 
only five thousand people. 

In England from the end of the seventeenth century on, and in France from 
the middle of the eighteenth century, statistical analyses show a continued 
wasting away of the urban population resulting from a high general mortality, 
particularly from infant mortality. The analyses of Deparcieux and Buffon and 
later statistical series indicate how the general urban mortality rate remained 
higher than the national rate despite some improvement at the end of the 
nineteenth century. 

From 1885 on, the crude death rate in Paris was lower than that of the rest 
of France. Yet actual mortality, which does not appear if one merely sets the 
number of deaths alongside the number of inhabitants, is quite a different 
question. The tmequal division of the urban population according to age, and 
the high proportion of younger persons in urban areas, gives a false impression 
of a lower actual mortality rate in the more urbanized departments, such as the 
Seine, the Mediterranean coast, and the northern and northeastern regions 
of France.^ 

Actually, the highest comparative mortality rates within departments be¬ 
tween 1935 and 1937 appeared in the Rhone and the Lyons region, the Alps, 
the Meurthe-et-Moselle, the Parisian region, the Bouches-du-Rhone, the Gi¬ 
ronde, the Haute-Garonne, and the Bas-Rhin. In other words, the highest 
comparative rates occurred in ail the departments containing large cities. On 
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the other hand, the lowest comparative mortality rates were found in agricul- 
tural regions. 

By age groups, mortality rates in Pans during the same period were lower 
than those in France for the 0 to 1 year group, higher from 1 to 5, and ap¬ 
proximately the same from 5 up to the 15-year-old level. For females, the 
mortality rate was not so high in Paris from the age of 20 on. But for males, it 

was lower from 15 to 35 years of age, approximately equal from 40 to 50, and 
much higher beyond 50. 

Fertility. Migratory movements in large cities have long prevented any 
accurate measurement of the fertility of an urban population and the establish¬ 
ment of sure comparisons. Research in the nineteenth century seemed to indi- 
cate that the fertiUty of certain large ciUes, especiaUy Paris, was lower than 
hat of the whole of France. Yet the findings of the census in 1856 suggest that 

necessarUy typical of urban areas alone. At that time, 
the lowest fertility rates were localized in certain rural regions such as Nor¬ 
mandy, while high rates were observed among some of the departments which 
wem most urbanized, like the Mediterranean coast and the dep^ent of tSe 
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northern population and comes under the influence of the regional environ¬ 
ment. But the low fertility of the Parisian region can be explained by the urban 
environment itself and reproduces a phenomenon which was accentuated in 
most large European capitals between the World Wars I and II. 

During this period, the generally-falling fertility rates in the European capi¬ 
tals sank most rapidly. Whereas the crude reproduction rate for Austria was 
0.92 in 1933, it was 0.38 for Vienna. For France, it stood at 1.09 in 1930 and 
in Paris at 0.57. The differences between the rates shown by the capitals re¬ 
flected variations in the make-up of the population and probably also differ¬ 
ences in national structures. But most important of all was the coincidence 
between large capitals and low fertility. 

Contemporary Aspects 

Mortality. Probably the most significant recent phenomenon in the demo¬ 
graphic evolution of large French cities is the decline in infant mortality. Just 
before and after World War I. infant mortality was approximately the same in 
the Seine region and in all of France. Since that time, it has declined more 
sharply in the Seine region. In 1952, the standard rate of infant mortality in 
France was over 40 per thousand live births, whereas in the Seine it stood at 
25 per thousand. 

This decline is far more striking if one differentiates between endogenous 
and exogenous infant mortality. Endogenous mortality is due to prenatal 
causes or to causes resulting from the birth itself. Exogenous mortality is due 
to causes that follow birth, and depends on the environment in which the 
child lives. 

Data indicate that endogenous mortality in France in 1952 was about the 
same as thirty years previously. But while exogenous mortality in France 
dropped from 52 per thousand to 42 per thousand between 1948 and 1952, it 
declined by approximately one-half in Paris from 50 per thousand to 25 per 
thousand. Since 1952, the decline has intensified. By 1954, exogenous mor¬ 
tality amounted to 15 per thousand for the Seine and to 30 per thousand for 
the whole of France. 

By size of commune in 1950, aggregate infant mortality rates for legitimate 
children rose from 46.1 per thousand live births in rural communes to 48.1 in 
small towns of 5,000 to 10,000 inhabitants. Then they dropped to 37.4 in 
medium-sized cities from 50,000 to 100,000 inhabitants. After a slight increase 
to 38.4 in centers of over 100,000 inhabitants, the aggregate rates reached 
their lowest point of 30.9 in the Seine department. This figure was well below 
the aggregate rate of 43.5 for all communes. (See Table 1.) 

A similar tendency was evident for mortality rates computed on the basis of 
the number of children already bom of the same mother. In each case, the 
highly-urbanized Department of the Seine showed the lowest rates. Generally, 
the most important factor accounting for lower infant mortality rates in the 
larger cities seems to be the better quality of the medico-social equipment 
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Table 1 

Infant Mortality of Legitimate Children in France in 1950* 

(Rates per thousand born alive) 

Number of children already born of the same mother 


Type of commune 


• a 


Rural commiuies 
Urban communes: 

Up to j.OOO inhabitants 
5,000 to 10,000 inhabitants 
10,000 to 50,000 inhabitants 
50,000 to 100,000 inhabitants 
Over 100,000 inhabitants 
Department of the Seine 
All communes 


0 


39.0 

38.0 

40.3 

37.3 
30.7 
34.2 
28.5 


J or 2 

3 or 4 

5 and over 

43.0 

55.2 

69.8 

43.9 

58.6 

75.5 

46.4 

59.3 

73.7 

41.7 

56.8 

67.6 

35.4 

53.4 

56.2 

37.6 

47.4 

57.6 

30.4 

37.2 

54.5 


— 



Aggregate 

46.1 

46.4 

48.1 

43.8 

37.4 

38.4 

30.9 

43.5 
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Since 1946, the Institut National de la Statistique has published registered 
birth figures together with data about “domiciled births” according to the 
mother’s place of residence. These were totaled up by department, by com¬ 
mune, and by category of commune. 

Thanks to this innovation, the importance of fertility according to categories 
of communes can be measured for the first time. Taking into account the 
breakdown according to age (which is generally more favorable in cities), 
P. Case found the following reproduction rates in 1946 for “domiciled births:” 
for large towns, 1.23; for medium-size towns, 1.43; for small towns, 1.56; and 
for rural communities. 1.66. Thus, total fertility (legitimate and illegitimate) is 
one-third higher in the country than in the large towns. If the factor of mar¬ 
riage were eliminated, the difference would be reduced from one-third to 
one-fifth, which is still significant. 

Interpretation 

Are large urban centers irremediably sterile and does the growth of large 
cities endanger the very existence of the nation? The question might be an¬ 
swered only if the problem of differential fertility were first resolved so that 
rates could be put on a comparable basis. 

In this respect, important work has been carried on in the United States,^ 
although the conclusions cannot necessarily be applied to other countries. 
French research at best emphasizes the difficulty of the inquiry. Is there, for 
example, a relation between the low fertility within the Parisian center and bad 
housing conditions? An inquiry undertaken by A. Girard and H. Bastide 
through polls reveals that certain households delay the birth of children be¬ 
cause of housing difficulties. It is not certain, however, that these young 
couples would act differently under different housing conditions or that they 
would have more children. 

Lacking additional French research, we can draw upon the remarkable work 
of the Milbank Memorial Fund in studying the fertility of households in 
Indianapolis, Indiana.The survey found that despite the relatively poor fer¬ 
tility of couples adopting planned conceptions, this fertility tended to be in 
direct rather than in inverse relation to the economic and social status. It is 
certainly not easy to apply these results to populations in other urban centers 
in the United Slates. Yet the American inquiries as well as work in other 
countries suggest the importance of the conscious adaptation of fertility to 
circumstances. 

Experience in Paris apparently confirms this tendency. It contradicts earlier 
data suggesting that a rise in urban population ought to be followed in all na¬ 
tions by a diminishing fertility, a rising mortality, and a general aging of the 
population. Nations with constantly growing urban centers would be at a dis¬ 
advantage in comparison with less urbanized countries. But such is no longer 
the case. Recent changes in mortality and fertility rates now indicate that 
urbanization is not necessarily synonymous with depopulation. 
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Large Cities and the Quality of the Population 

Here we shall be concerned with the physical, intellectual, and moral char¬ 
acteristics of countries with large urban populations. These characteristics will 
be interpreted in terms of the quality of the inhabitants in large cities and also 
the quality of the population within the entire nation. 


The Quality of the Inhabitants in Large Cities 

Historical Phenomena. Some demographic facts remain virtually un¬ 
changed with time. Others can be explained only by reference to previous 
changes from the eighteenth or nineteenth century. The permanence of such 
social phenomena shows that despite economic, social, or political transforma¬ 
tions, the influence of urban living conditions perpetuate themselves no less 
than do rural ways of life. 

Physical characteristics: In the eighteenth century, the interpretations of 

eparcieux, Messance, and Button are useful in analyzing numerous descrip- 

ttons of the Parisian populaUon and its health, mores, and physical and moral 

appearance during the fifty years that preceded the Revolution. Thanks to this 

sort of demographic investigation, it is possible to discern in Mercier’s Ta- 
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contemporary statistics, works like Les Miserables or Les Mysteres de Paris 
are veritable documents of the unhealthy physical and moral state of the 
Parisian population at that time. The importance of such descriptions of the 
dregs of the underworld, the confusion between the proletariat and the dan¬ 
gerous classes, and the prevalence of poverty and crime, has been shown 
elsewhere.® This is not fiction, belonging to what might be termed “crime 
literature,” but the masterful evocation of an over-all situation. 

Phases of development: The pathological nature of the urban environment 
has not been equally apparent in every age. Trends in mortality, illegitimate 
births, and criminality would seem to indicate that their peaks correspond to 
periods of rapid urban population growth by immigration, even in prosperous 
times. Their low points ordinarily occur when urban growth rates fall and even 
in the face of poor economic conditions. 

During the greater part of the eighteenth century, the Parisian population 
increased slowly. Immigration was partly nomadic and the Parisian population 
incorporated only a small part of its numbers. But the years that preceded the 
Revolution paralleled a sudden rise in immigration. During the Revolution, 
immigration was rapid and probably had an effect on the Revolution in Paris 
and its violence. 

In the first years of the Restoration, the rate of population increase re¬ 
mained fairly low. Morbidity and mortality rates were approximately station¬ 
ary and the moral, social, and political climates were favorable. Thus there is a 
marked contrast between the descriptions of Victor Hugo and Eugene Sue in 
the Revolutionary age and the Restoration accounts of Balzac, in which 
workers hardly appear and where criminality remains exceptional, in spite 
of Vautrin. 

In 1821, the faubourg of Saint-Antoine, an eastern section of Paris, was de¬ 
scribed in there terms: “Everything there betokens the blissful calm of indus¬ 
trious people of small means with regular habits, love of work and peace, 
simple and clean clothes, harmony in households. Vice and debauch are 
equally foreign here; there are no places open to prostitution or dissolute 
idleness. I saw only two public houses beyond the barrier, and few exist inside. 
Those outside are filled only on holidays and I noticed only family groups in 
them, relieving through the unconstraint of open and gentle mirth the weari¬ 
ness of their regular walk through the bois de Vincennes.”^ 

The violence that followed this calm coincided with the July Monarchy. In 
the Second Empire and the first years of the Third Republic, it was succeeded 
by a long period throughout which demographic changes were less violent, 
more regular, and better adapted to economic conditions and the urban frame¬ 
work. 

Over the last two decades of the nineteenth century, there was an upsurge of 
illegitimate births, infant mortality, criminality, and an accumulation of social 
conflicts and of all manner of violence which partly reflect an unfavorable 
economic situation, but mainly an increase in immigration beyond the eco- 
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nomic aad material capacities of the city. Throughout those years, the impor¬ 
tance of sexual irregularity, venereal disease, and syphilophobia in literary 
descriptions of Paris are aspects of the phenomenon.® 

Contemporary Phenomena. Although the above-mentioned tendencies 
remained in force for the Parisian metropolitan area until after the first World 
War, recent demographic research has uncovered new phenomena as well as 
considerable alterations in the older ones. 

Physical characteristics: Research has been conducted by the Institut 
d’Hygi^ne on the height and weight of 20-year-old males and of children 
throughout France during the nineteen forties.® The findings reveal that 
marked changes occurred between the two World Wars and afterward. They 
contradict all pessimistic forecasts that were made during the second world 
conflict. Here, in brief, are the main conclusions. 


The study of stature and weight of 20.year-old men, based upon military 
statistics, shows first that regional differences which were so marked during the 
nineteenth century had considerably lessened. With the exceptions of Brittany 
and Corsica (where the average height is definitely lower than elsewhere) and 
Alsace-Lorraine and the Basque region (where it is superior), the averages 
were pretty even. From department to department, height did not differ by 
more than one centimeter (0.39 inch) and remained pretty close to 167 centi¬ 
meters (5 feet 5%o inches). The average weight of 60 kilos (132 pounds) did 
not vary more than one kilo (about 2Vs pounds). 

Secondly, the average height of recruits seems to have increased by 5 to 6 
^n^eters (1.97 to 2.36 inches) during the preceding 40 years, more'tlmough 
the elu^ahon of small-height groups than by the increase of tall groups 

*0 raise the average height. In thf nineteen 
20-year-old man in Paris was between 168.8 and 
^ than the height of draftees from 

average, the Haut-Rhin (169) The 
lowest average was m a Breton department, the lUe-et-Vilaine (1646) Th<» 

ag^omeration on the physical quahty o? the 



28 THE METROPOLIS IN MODERN LIFE 

bracket, the height and weight of 300,000 children in public and private 
schools was generally greater in the city than in the country, although certain 
differences appeared among cities. The averages for Strasbourg, for instance, 
were distinctly higher than those of Paris; on the other hand, in Lyons and 
Marseilles, they were generally lower. 

The averages for cities in 1950 were greater than in the recent past. In the 
fifteenth arrondissement of Paris, for example, the average heights for boys 
below 11 years of age were 2 to 3 centimeters above the 1934 average. For 
children above 11 years of age, height was also slightly superior to previous 
averages, but only by one centimeter. Weight variations were less distinct. 
These facts, correlated with the lowering of infant mortality in Paris, confirm 
the urban advantage and the increasing influence of the availability of medico- 
social equipment which partly counteracts unfavorable factors. 

How long may this initial advantage last? Up to what point will favored 
generations continue to be privileged? It does not appear that urban death rates 
can be expected to continue falling for long. For the urban center keeps on 
imposing the same unfavorable conditions upon the biological quality of its 
inhabitants. 

Among the biological aspects, one of the most important appears to be the 
greater opportunity offered by urban centers for contagion. The probability of 
infection is greater in a large city than in the country. Tuberculosis, for ex¬ 
ample, accounts for a far higher percentage of positive tuberculin skin-tests 
among city school children than among those of the country. 

Among the socio-economic factors, work conditions and the type of urban 
life appear to play a more important role than housing conditions. The Parisian 
center has no monopoly of slums. Overcrowding is typical of all cities that 
became industrialized from the second half of the nineteenth century on. 

Moreover, large centers impose special working and living conditions whose 
physiological consequences are obvious. Statistics on occupational mortality 
are indeed hard to interpret; their results do not tally exactly for all coun¬ 
tries.'® However, they show that in France, mortality for the same occupation 
is generally higher in Paris than in the rest of the nation. 

To these constraints must be added other phenomena characteristic of large 
cities—lack of isolation, noise, insuflBciency of sleep, psychosomatic ills, and 
so on. 

Intellectual characteristics: Writers describing the civilization of capitals 
have always asserted that large urban centers offer a particularly favorable 
environment for the intellectual development of their inhabitants. This con¬ 
trast between moral and intellectual effects is constantly stressed by the eight¬ 
eenth century philosophes. It finds expression in many articles of the great 
Encyclopedic. 

According to the Abb6 de Saint-Pierre, for instance, the intellectual superi¬ 
ority of urban populations results from an initial selection that draws the most 
gifted individuals away from the country and small towns to the city. He 
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underlines the causes and effects of a complex phenomenon which researchers 
are now trying to resolve and of which only a few aspects will be summarized 
here.*^ 

Essentially, the causes of the apparent intellectual superiority of urbanities 
are attributable to the pathological aspects of the urban way of life with its 
accelerated rhythm of activities. This appears in every trait, including leisure 
where movies and radio occupy the forefront in all urban concentrations.** 
Cities are much more pressured by timetables than are rural areas. 

Such differences between urban and rural environments have psychological 
consequences which sociological descriptions of large cities are attempting to 
uncover in various countries. These inquiries agree that large differences exist 
between intellectual behavior under urban and rural conditions. It seems diflB- 
cult, however, to attribute the differences to a uniform intellectual superiority 
of large-city populations, or to conclude that urban residents are more intelli¬ 
gent than people in other regions, particularly in rural areas. All that can be 
sad IS that the intelligence of city populations is of a different quality than that 
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Yet these results do not necessarily demonstrate that children from the 
country are less intelligent than those from cities. City children are exposed to 
stimuli that qualify them better for a test of this nature which, by its very 
make-up, is more suitable for city than for country children.*^ 

A study made by Louis Henry of the intellectual level of school children in 
various districts of Paris and the suburbs has brought to light important differ¬ 
ences. With some exceptions that seem to reflect the inferior socio-economic 
level of the population of certain districts, schools with a low average mark are 
found in the suburbs and schools with a very high average mark are in Paris. 
This means that belonging to a large metropolitan center does not necessarily 
endow all of the inhabitants with equal intellectual aptitude. 

The large city, in other words, does not diffuse its opportunities and re¬ 
sources to every resident. In nineteenth century Paris, for example, just beyond 
the city lay an area where an economically and socially underprivileged popu¬ 
lation camped within the ruins of old villages. At that time, Parisian naturaliza¬ 
tion had only uneven effects, and even now regional groups remain tenaciously 
at the gates of Paris. Veritable Breton colonies still exist in certain communes 
of the Parisian outskirts that are particularly ill-favored economically and 
socially. Of course, material changes and improvements in school equipment 
and transportation have tended to increase contacts and lessen the differences 
between the city and the suburbs. 

Moral characteristics: The influence of contemporary urban life on the 
moral quality of the inhabitants can be studied by considering the normal 
behavior of the population as well as the criminal behavior. 

As previously indicated, criminality may appear in different countries at 
certain times as one of the consequences of rapid urbanization. Although this 
deviant behavior is not necessarily representative of the moral status of the 
entire population, certain data do show a higher crime rate in the Parisian 
center than in France as a whole. In 1952, the juvenile delinquency rate stood 
at 85 per 100,000 inhabitants in Paris. For all of France, it was 43 per 
100,000. 

But these data do not indicate that urban criminality is generally higher than 
rural criminality in France. They merely suggest that the demographic be¬ 
havior of urban populations is different from that of other populations. In 
other words, different demographic structures—represented by different distri¬ 
butions of the population by age and sex—account for different demographic 
behavior. 

In large cities, the distribution of the population by age and sex is generally 
abnormal. There is a preponderance of young adults and a numerical superi¬ 
ority of women over men. The ratio of females to males tends to increase with 
the degree of urbanization, and is especially high among age groups from 15 to 
30 years old. 

In the Parisian center, a chart showing the distribution of women would 
emphasize their numerical superiority in the wealthiest west districts. The 
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workingman’s suburbs, on the other hand, would show a predominantly male 
population. Thus, “one might compare this chart with others established ac¬ 
cording to certain socio-economic criteria, such as the average returns per tax¬ 
payer in 1949, the percentage of non-communist votes during the general 
elections held on November 10, 1946, the proportion of dwellings having a 
bathroom, the height of recruits in 1948.’’^® 

The inequality in the sex distribution, however, has not always been the 
same. In fact, the predominance of women in Paris did not appear until the 
last years of the Second Empire. In eighteenth century Paris, alongside an old 
indigenous, normally-formed population, immigration of a nearly exclusively 
male population was concentrated in the poorer districts. The Revolution and 
the Empire brought great upheavals in the sex distribution of the capital’s 
population. 

Following the immigration of the first decades of the nineteenth century, 

men easily got the belter of women during the July Monarchy. Certain sections 

in the center of Paris were then inhabited solely by workers living in furnished 

rooms. It is impossible to understand the violence that rocked Paris during 

those years without bearing in mind the abnormal composition of the city by 

distncts. Generally, it can be said that large cities are hard put to maintain a 

numencal balance of sexes which immigration tends to destroy. In Paris the 

result at first was a male surplus; from the end of the nineteenth century on a 
female surplus. ^ ' 

The study of the demographic consequences of this unequal distribution 
accordmg to age and sex also has a significant bearing with respect to urban 
mortahty rates, marriage statistics, birth rates, and frequency of sexual rela- 
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belonged to a broken-up home. Moreover, it has been noted that marriage 
tends to be less fertile. In 1949, in the Department of the Seine 65 per cent of 
the separations occurred in childless households. 

Important studies'® show identical tendencies in most countries and an 
apparent link between urban concentration and the weakening of family ties. 
Everywhere essential factors include the work of the wife that wrests the pres¬ 
tige as chief breadwinner from the husband, and the vulnerability of the family 
head in urban surroundings.^® Nevertheless, considerable differences do appear 
between various ways of life and between social classes within the same city.^* 

Large Cities and the Quality of the Inhabitants of a Nation 

The study of physical and moral characteristics of large urban concentra¬ 
tions does not suffice to resolve the general problem of the inQuence of metro¬ 
politan centers. The greater part of a country’s population is ordinarily 
concentrated within several large cities. These cities usually have identical 
economic and social characteristics and a same type of civilization. Thus they 
impose upon their inhabitants ways of life that are scarcely different. 

The rest of the national population may be in the minority, as a sort of 
residual matter existing only in relation to the large cities and doomed to wane 
progressively. Its subsistence depends solely on anachronistic circumstances 
that will eventually disappear, or on the value which large cities still find in the 
present state of things. 

But it sometimes happens that this secondary population group is quantita¬ 
tively more important than that of the great cities. Though linked to the large 
city through economic, cultural, and occasionally administrative and political 
bonds, it nevertheless has an independent existence. Against the absorption 
and competition of the large centers, it sets up a resistance that varies among 
nations. 

A long historical description would be required to describe the influence of 
the development of large cities on the physical and moral quality of the in¬ 
habitants of a nation. Historical documentation is so abundant, convincing, 
and well-known that there is no need for repetition here. Pirenne writes: “The 
day when towns are bom, the irremediable decadence of the feudal and mysti¬ 
cal Middle Ages begins. New tendencies that are more human, more worldly, 
more modem are felt in western Europe. The Cmsades are followed by peace¬ 
ful commerce between Christians and Mohammedans in Mediterranean 
harbors; the chansons de geste are replaced by the fabliaux; Latin by 
vulgar tongues. And it is rightly claimed that in the new spirit of the middle 
classes is to be found one of the most active causes of the success of the 
Renaissance.”®® 

Thanks to the development of urban economies, the standards of living of 
entire national populations have risen. Along with the standards of life, modes 
of life have also progressed through declines in mortality and morbidity. As for 
culture, it might be an exaggeration to view urban development as the essential 
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cause for the decline of illiteracy. But it would be no less a mistake to disregard 
the part played by cities in the evolution and the diffusion of ideas. 

Until recently, the urban and the rural spheres were not sharply separated. 
It would be easy to show that the past economic and social evolution of France 
has resulted at least as much from the efforts of the middle classes in places 
outside of Paris as from the initiative of the Parisian middle class, which is 
constantly rejuvenated by a provincial influx. 

Even in the life of political ideas, the province plays as important a part as 
the city. The history of republican feeling in Paris from 1848 to the end of the 
Second Empire shows that the capital generally borrowed political themes 
from the provinces more frequently than she exported them to the provinces. 
As for the capital s cultural contribution in fine arts and letters, the civil status 
of 2,000 well-known Parisians during the July Monarchy indicates that 1,560 
had been bom in the provinces. By the end of the nineteenth century, this 
ratio had ^own even further. In aU fields, historical investigation shows a 
reciprocal influence of capital upon province and province upon capital. 

The influence of large cities on the quaUty of the inhabitants of a nation is 
paiffcularly diflficult to determine when urbanization has reached a stage at 
winch good and evil effects merge and so minimize the possibility of distin- 
^shing each clearly. Such is the case in France where the influence of the 
Pansian center and other large cities is related to the problem of the nation’s 
present and future economic modernization. Studies have been made in France 
concerning some of the economic aspects of the problem.^* Others are of 
broader interest. Each will be merely summarized here. 

If die growth of large cities has fostered economic development and a gen- 
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level of the national population through the selection of the most gifted indi¬ 
viduals which marks the emigration towards cities and by the weak fertility 
which the urban center brings about. At the present stage of research, it seems 
diflicuit to maintain such a conclusion. 

In the United States, work of The Milbank Memorial Fund Quarterly has 
studied this problem at length. As has been shown, a causal relationship cannot 
necessarily be established between large cities or certain intellectual and social 
characteristics and weak fertility. Moreover, the problem is a long-range one, 
since the growth of large urban centers within a nation cannot fail to change 
the psychological characteristics of an increasingly important part of the popu¬ 
lation. 


Social Relations in an Urbanized Nation 

Social relations between individuals in large cities or in smaller communities 
can be viewed in two ways. They may be analyzed through the facts or through 
the consciousness which the inhabitants have of the facts and the attitudes 
which they have adopted toward them. This involves the question of what 
differences in inequality or mobility may exist, how aware the people are of 
them, and how both factors affect social behavior. 

Social Differences 

Inequality. Until after the first half of the nineteenth century, social in¬ 
equality was so important within the old European capitals that it was reflected 
by a veritable biological inequality. During the Ancien Regime before the 
Revolution, for example, Paris grew slowly by the natural development of 
indigenous aristocratic, middle-class, or craftsmen families. Only a small pro¬ 
portion of population growth resulted from immigration. The greater part of 
the immigrants remained nomadic or lived in the poor sections on the fringes 
of the capital. 

The differences between the indigenous and immigrant population were so 
marked that each was considered to belong to a separate race. There were the 
Parisians and also the other “people,” referred to in literary works of the time 
by names that suggest a racially different population. In describing the sub¬ 
urban quartier of Saint-Marcel in the southeast section of Paris, Mercier wrote 
in 1781: “In this neighborhood, the people are more dishonest, more inflam¬ 
mable, more quarrelsome, and more disposed to riot than in the other districts. 
The police are afraid to provoke the populace, which is treated with respect 
because it is capable of going to the greatest excesses. . . . These people have 
nothing in common with the Parisians—the refined residents along the banks 
of the Seine.” Similar discriminations can be found in the descriptions of the 
Abbe d’Expilly. They are supported by statistics of marriages, births, and 
especially mortality. 

In the nineteenth century, racial and demographic differences in Paris were 
further emphasized by a large and accelerated immigration into the capital. 
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The contrast is summarized by the title of Victor Hugo’s Les Misirables. It 
makes up the heart of Eugene Sue’s Les Mysteres de Paris, the first page of 
which reads: “We shall attempt to place before the eyes of the reader certain 
episodes in the lives of other barbarians who dwell as much beyond the pale of 
civilization as the wild tribes so well depicted by Cooper. Only the barbarians 
of whom we speak are in our midst.” 

The bases of these social differences were biological, as revealed by a real 
inequality in birth and mortality data. But they also existed in popular belief. 
The two peoples faced each other and lived side-by-side on racial terms, both 
influenced in their behavior by physical attractions and dislikes. 

Modern data are marked by a considerable lessening of the biological in¬ 
equality that was one of the primary aspects of social inequality during the 
nineteenth century. Undoubtedly, certain biological differences still remain. In 
Fr^ce, the work of the Institut d’Hygi^ne indicates that in 1948 the average 
height and weight of 20.year-old men corresponded approximately to the social 
morphology of Paris. The west sections, inhabited by a middle-class popula- 
tion sho^d a higher average than did the workers’ sections in the east 
bunilar differences appeared among the children. 

With s^e exceptions, biological inequalities are no longer so strongly 
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soften the contrast between the most privileged groups and the least favored. 
This social diversity is particularly apparent in the capitals. Not only is the 
variety of conditions greater but the passage from one condition to another is 
facilitated. Social mobility within large centers helps reduce social inequality. 

Mobility. Social mobility has always been stronger in the cities than in the 
country. In past times, the contrast was striking between the slow evolution of 
rural society described by Marc Bloch and the mobility of the Parisian society 
which can be measured in part through bankruptcy statistics and registry office 
files.2® The contrast appears in the changing social status of individuals as com¬ 
pared with the status of their fathers, and also in a large percentage of social 
promotions received within a single individual career. 

From the middle of the nineteenth century on, marriage statistics in Paris 
show a high percentage of heterogeneous marriages. Although present-day 
research does not permit a precise description of social mobility in Paris, a 
contrast of the relative importance of cities in the United States and France is 
pertinent. “Over two-thirds of the Americans find for themselves a different 
professional class from that of their fathers and so do nearly half of the French. 
Effective mobility in France is about three-fifths of what it might be if its 
society were completely open. In the United States, the corresponding pro¬ 
portion amounts to four-fifths.”*'^ 

Urban structures themselves facilitate social mobility. From the demo¬ 
graphic standpoint, cities are apparently incapable of insuring the rebirth and 
the increase of their population solely by balancing birth and death rates. 
Migrations from the country and towns of lesser importance toward the large 
cities and internal social migrations resulting from the relative fertility of the 
various classes in relation to each other all favor social mobility. 

Social Behavior 

The violence of social antagonism within metropolitan centers contrasts 
strangely with the facts that social inequality is no more marked in large cities 
than elsewhere, and that social mobility is greater in cities. 

Yet social struggle is more constant, intense, bloody, and nationally im¬ 
portant in cities than in the country. The political evolution of the Parisian 
center from the beginning of the Third Republic until the present time is a 
sufficient illustration of this tendency.** 

Until around 1900, election results show that Paris was more to the left than 
the rest of France. But the suburbs—which were still only slightly indus¬ 
trialized—were much less advanced than Paris. From 1900 on, Paris moved 
right and the suburbs, as they grew industrialized, moved towards the ex¬ 
treme left wing of socialism. 

Between the first and second World Wars, the moderate parties were gen¬ 
erally stronger in Paris than in the rest of France, but they were far weaker 
in the suburbs. The left-wing parties like the radicals and socialists were con¬ 
stantly weaker in Paris than in the provinces. The Communist extreme left wing 
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was invariably stronger in Paris and even more so in the suburbs than in the 
rest of France. In short, the extremist parties were stronger in the Parisian 
center than were the middle-of-the-road parties, but the extremists belonged 
to the right wing in Paris and to the left wing in the suburbs. 

The political evolution from 1946 to 1954 showed the same tendencies. The 
traditional strength of right-wing predominance in Paris was maintained. In 
1951, right-wing parties received 41.1 per cent of the registered vote in Paris 
against 34.6 per cent for all of France, but only 29.8 per cent in the suburbs. 
The weakness of the middle-of-the-road parties continued. The Communist 
party reached its high point in the Parisian region in 1936 and then declined 
But It remained a little stronger in Paris (20.9 per cent) than in the whole of 
France and considerably stronger in the suburbs (31.4 per cent). 

Fin^y, it should be noted that the percentage of potential voters staying 
away from the poUs has always been weaker in the Seine area than in the 

stronger in the suburbs than in Paris; 
since 1946, it has been stronger in Paris than in the suburbs. The Parisian 
center IS thus marked by more extremist poUtical tendencies than are those 
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chance of gathering larger groups than elsewhere. This purely material factor 
is particularly apparent in European nations. It explains in part the contrast 
between the political and social extremism of capitals and the more moderate 
attitude of the rest of the country. It is less important in nations that have a 
higher percentage of urban populations. 

Conclusion 

Urban centers no longer exert the same traditional influences on the social 
evolution of nations as they have in the past. Several recent phenomena stress 
this fact. These findings concern only limited demographic aspects of the 
problem, but they provide a comparative and incontrovertible interpretation. 

For one thing, large urban centers can no longer be considered as the place 
where generations wane and die. From the quantitative standpoint, present 
mortality and fertility tendencies show that cities do not irreparably endanger 
the rebirth of mankind and that urban civilizations are not necessarily deadly. 

From the qualitative point of view, the traditional picture of the pathologi¬ 
cal effects of urban life cannot be preserved any longer. The bad social state 
of the capital city is not necessarily expressed in monuments of misery and 
death like hospitals, prisons, pawnshops, or cemeteries. Admittedly, the 
sanitary and moral state of large cities may not be better than that of smaller 
areas. Certain physical and moral ills that would not develop anywhere else 
thrive in the urban center and are in a way revealed by it. But essentially the 
physical and moral pathology of large cities is different from—not greater 
than—the pathology of other towns or of the country. And certain changes in 
large cities portend at least the emergence of conditions favorable to superior 
physical and moral qualities. 

Similarly, from the social standpoint the intensity of political strife within 
European capitals results much more from external than internal circum¬ 
stances. There is no reason why economically favorable conditions, high 
standards of living, and intense social mobility should not bring about at least 
a considerable lessening of social conflicts. 

Many of these indications have appeared only recently. Certain current 
trends may not yet be sufficiently well established to be significant. In the 
future, they may change once again. Moreover, the conclusions relating to the 
Parisian center do not necessarily apply equally to all urban societies. The 
greatest demographic differences, of course, appear between the United States 
and Europe. Solutions valid for one nation may be highly inapplicable to 
another. 
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According to sociologists, the city is a form of community organization with 
a charactemtic way of life. It is “a relatively large, densely concentrated ag- 
peganon of heterogeneous individuals living under conditions of anonymity 
impersonal relations, and indirect control."* ’ 

This definition fails, however, to differentiate clearly among human com- 
mumties. Sociolo^sts mamtain that because cities are unique demographically 
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Other structures of living. If, for example, the inventions of the wheel, the 
domestication of animals, or the use of another man’s labor are preconditions 
to urbanization, then they must have arisen under non-urbanized conditions. 
Thus urbanization itself cannot be a sufficient source of invention or creativity. 

Invention and Creativity in Urban Areas 

The idea that only cities serve as centers of invention and diffusion seems 
to be a provincial one.^ Human creativeness as well as its preconditions are 
not limited to city dwellers. Crop control, soil terracing, plant hybrids, and the 
monastery and the university are not necessarily urban inventions. Nor has it 
been demonstrated that inhabitants reared in cities are more creative than 
those reared elsewhere. 

Louis Sullivan once noted that the creative forms of the American farm¬ 
house served as models for “modem urban architecture.” Religious sects and 
fimdamentalist schisms often originate in rural areas and then diffuse to the 
city. The Church of God and the Church of God of Prophecy, for example, 
spread from the rural areas of Tennessee and North Carolina to New York 
City and Chicago. 

An investigation is needed, therefore, of the conditions of social organiza¬ 
tion which give rise to specific creative forms. We need to learn whether these 
conditions may be found in communities of different sizes. Are certain forms 
of invention unique to cities? Although universities and monasteries are found 
in both large and small communities, do their organizational forms and in¬ 
stitutional processes vary with community size? 

Agricultural and Non-agricultural Pursuits 

Contrary to popular opinion, a distinction between agricultural and non- 
agricultural pursuits does not differentiate clearly between rural and urban 
communities. Historically, rural communities always contained people, like 
teachers, preachers, or the medieval classes above serf and villein, who seldom 
engaged in agriculture. Even today, farmers sell their produce to an urban 
market and trade there as well. 

In fact, the production and processing of food for consumption may occur 
imder different types of conditions. The plantation or “single cash crop 
economy, for instance, imports food from many sources, and may raise it for 
local consumption only as a secondary consideration. The generalization that 
the “average” rural person ordinarily produces his own food supply, whereas 
the “average” urban inhabitant does not, holds true only for a non-specialized 
rural economy. It is seldom the case for extractive industrial communities or 
plantation-type economies which grow cotton, tobacco, rubber, or coffee. On 
the other hand, most of the large urban settlements in antiquity did not rely 
on a rural countryside for agricultural products, because many urbamtes raised 
their own food within the confines of the city.* 

Furthermore, specialization in non-agricultural enterprises occurs in dif- 
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ferent kinds of communities. For example, the mountain dwellers in the south¬ 
eastern states are often thought to be an isolated, rural, agricultural folk. But 
many of them are not engaged in agriculture at all. They may work in ex¬ 
tractive industries, such as coal mining, or may practice bootlegging or similar 
activities.^ The hillbillies commonly live in rather large and densely concen¬ 
trated settlements. Yet the social interaction in these communities could not 
be characterized as anonymous or impersonal.® 

The dispersion of manufacturing in the United States and the location of 
industrial establishments in underdeveloped areas no longer support the as¬ 
sumption that manufacturing is primarily an urban activity. However, some 
kinds and processes of manufacturing may be more adaptive to large than 
small communities. The point is that agriculture, as a sustenance activity, is 
not a valid basis for distinguishing between rural and urban structures. As a 
matter of fact, forms of sustenance relations are organized in communities of 
vanous sizes and density of settlement. Under these circumstances, we need 

to examine the manner in which particular forms of sustenance relations are 
so organized. 

Complex Division of Labor 
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relations, toleration of social differences, social and geographic mobility, par¬ 
ticipation in voluntary associations, and the indirect control of human be¬ 
havior. These are thought to be unique urban characteristics. 

Social Heterogeneity in Urban Areas 

The assumption that social heterogeneity is greatest in urban areas is based 
on the statement that “the greater the number of individuals participating in a 
process of interaction, the greater is the potential differentiation between 
them.”® But this postulate refers only to potentiality, not reality. Actually, cities 
may standardize interaction in such a way that very little of the potential is 
realized. 

The question also arises whether empirical studies always show a marked 
social heterogeneity in urban centers. A study of stratification in Aarhus, Den¬ 
mark, indicated that the inhabitants were culturally quite homogeneous.® By 
contrast, studies in the United States suggest that the frontier often was a 
settlement of very heterogeneous population groups.*® Today, many of our 
rural counties show a rather marked cultural heterogeneity just as our cities do. 
Heterogeneity, therefore, may be a function of the processes of settlement, 
growth, and mobility in a society as well as a function of the “interaction 
potential.” 

Impersonality and Anonymity 

Because no one can know everybody else in a large city, social relations 
are said to be impersonal. Yet impersonality is not necessarily a valid criterion 
for distinguishing between urban and rural communities. If it were, the lower 
limit of size for an urban settlement might be as few as 100 to 200 inhabitants. 

As a matter of fact, not all urbanites lead anonymous and impersonal lives. 
Most of them form some intimate interpersonal relationships with other urban 
dwellers. In studying time budgets, the writer found that urban dwellers spend 
as much time in intimate interpersonal contacts as rural dwellers do. Indeed, 
the present day urbanite spends more time in intimate association than either 
rural or urban inhabitants did fifty years ago. Today many urbanites engage 
in primary social contacts and also in a number of segmental social contacts. 
But the proportion of time spent in segmental contacts is generally small. 

Although densely-settled areas may provide conditions favorable to ano¬ 
nymity, other environments do also. The frontier, the sparsely-settled regions of 
our western states, and the community based on extractive industries often 
offer a high degree of anonymity. Nevertheless, the city may be unique because 
it provides special institutions which facilitate both an individual and a col¬ 
lective existence for anonymous individuals. A study of the dweller in furnished 
rooms supports this viewpoint.** Perhaps one reason why a city has specialized 
living arrangements for the anonymous is that anonymity is so difficult to main¬ 
tain there. While an individual may be anonymous to many residents, he may 
be well known to the underworld and the police. Only by investigating the 
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various circumstances in which anonymity may arise can we determine whether 
large settlements produce more anonymous relationships than small ones. 


Toleration of Social Differences 

The higher the density of settlement, the greater the necessity for interacting 
with the unlike. Thus urbanites are supposedly more tolerant of social dif¬ 
ferences than non-urbanites. Yet we know that residential segregation is likely 
to be greater in large communities than in small ones. On the other hand, class 
and other value orientations can be maintained more easily in smaller com¬ 
munities, although actual interaction among class representatives is greater. 
So far, we are not certain what kinds of situations in themselves produce 
toleration. 

It has been found, for example, that white urbanites accept Negroes as 
factory employees because such behavior facilitates worker goals. But the same 
white people are very intolerant of Negroes Uving close to them in a residential 
area.^* If residence is a unique urban condition, then urban residence may be 
negatively related to tolerance, in the absence of other factors. 

A toleration of “deviant behavior” is said to be marked in cities. Still, mem¬ 
bers of armies, prisoners and prison authorities, and residents of rural com- 
muniUes and frontier settlements also tolerate a considerable amount of 
dewauon from conventional norms. Given a variation in cultural norms among 
societies, it is doubtful whether toleration is solely an urban phenomenon. 
Studies of voting frauds in rural areas, the high incidence of homicide in rural 
Sicily and in our southern rural or mountain communities, the existence of 
prosutution communities.^ the high rates of premarital pregnancy among rural 
^asants in Scandmavia and the Low Countries, the cattle rustlers and other 
rganized cnmmal groups of our western frontier, and most so-called indexes 
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agricultural and mining workers. The rural frontier of the United States was 
characterized by high geographic and social mobility. Small frontier settle¬ 
ments often became points through which large numbers of persons passed in 
their migration westward. Among such settlements were the Cumberland Gap 
in Tennessee, Kentucky, and Virginia, the Moccasin Gap in Virginia, and the 
Flower Gap in North Carolina. 

The frontier land settlement movements and the various gold, silver, and 
oil rushes all contributed to mobility in the United States. The planter aris¬ 
tocracy of the Old South originally appears to have been a fluid mobility matrix 
which became stationary later.'® Even with the so-called passing of the frontier, 
social mobility still is enhanced through success in farming occupations. 

Urban or rural conditions, therefore, do not enhance mobility by themselves. 
For mobility is a function of opportunities—a geographic frontier which can 
be settled by agricultural inhabitants, a lumbering or mining frontier, an open 
economic structure in manufacturing, or a military bureaucracy. And all these 
structures may actually restrict rather than promote mobility, regardless of 
the type of community. 

Considering the facts regarding farm tenancy, nomadic peoples, and drifters 
in frontier settlements, it is doubtful whether residential mobility is far greater 
in urban than in rural communities. A current investigation of the writer shows 
that residential mobility in Chicago and Augusta, Georgia, was no greater than 
in many rural counties in the United States during the period 1930 to 1935. 
In fact, the variation in residential movement for urban residents compared 
with that for farm residents was greater than the variation in mobility between 
urban and rural residents. 

It appears that high residential mobility is a function of conditions which 
can arise in agricultural areas, communities with extractive industries, metro¬ 
politan centers, and other places. On the other hand, low rates of residential 
mobility have been reported for many European cities. Thus we need to ex¬ 
plore further the nature of the conditions which lead to such high or low rates. 

Participation in Voluntary Associations 

Voluntary associations are said to be generic to urban communities. Yet it 
is known that voluntary associations exist in rural areas as well. Consider, for 
example, the Ku Klux Klan. Political associations abound in rural districts. 
The many rural homemaking and agricultural associations sponsored by the 
United States Department of Agriculture are not so much the result of urban 
influences as they are the consequence of a particular level of political-cultural 
development in this country. Voluntary organizations based on church or 
kinship affiliations seem to have been more common in both urban and rural 
areas during the pre-industrial revolution than today. Then, too, the spread of 
rural cooperatives and the various agrarian social movements of the West were 
apparently responses to producer-consumer relations rather than rural or 
urban phenomena as such. 
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Among urban residents, evidence indicates that participation in voluntary 
associations varies according to social class. High participation in voluntary 
associations is not characteristic of an urban working class. In New Haven, 
Connecticut, for instance, “. . . the majority of the urban working-class do 
not participate in formally organized voluntary working associations. . . . The 
central fact which emerges in this connection is the important role which family 
and kinship continue to play in providing for the companionship and recrea¬ 
tional needs of persons interviewed. Approximately two-fifths of the husbands 
and wives in the sample had no intimate friends outside the famUy and kin 
groups.”^* 

From the time of de TocqueviUe to the present, visitors to our country have 
remarked about the American penchant for voluntary associations. An under¬ 
standing is needed of the conditions under which voluntary associations arise 
before we can characterize any kind of community as the locus of such activity. 

Indirect Control of Human Behavior 


Is ^direct control of human behavior unique to urban communities? It is 
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accounted for, it will be difficult to assess the net influence of any given city 
on its hinterland. 

Although the level of cultural development may be advanced more by urban 
than by rural communities, it is not an independent product of urbanization. 
Considering the influence of religious groups and rural folk in establishing 
elementary and higher education, it cannot be said that urban centers alone 
led the mass education movement in the United States. In fact, the gift of 
federal or public lands to rural townships or counties was motivated primarily 
by rural legislators. The majority of our Christian or church-related colleges 
were founded by religious folk in primarily rural areas, and were often located 
in rural districts or small towns. Rather than being subject exclusively to urban 
influences, education in the United States is more an institutionalized goal of 
both rural and urban America. 

The degree of integration among communities is also important. Recent 
studies indicate that considerable variation prevails among different cultural 
and social levels. 

It can now be stated that only about half of the almost nine hundred large 
cities in the world are located in countries whose level of socio-economic 
development is high enough to approximate that taken for granted by most 
writers on urbanism. This is demonstrated by the distribution of large cities 
according to the degree of literacy, of urbanization, of industrialization, and 
the per capita income of the countries where they are found.*'^ 

It is often alleged that rural or small communities are passive or neutral 
agents in exerting communal influence. But such a viewpoint is hardly suited 
to an ecological theory of community structure or an interactive theory of 
social organization. We need to consider the influence, if any, of the hinter¬ 
land on the city as well as the effect of the city on the country. From a theoreti¬ 
cal standpoint, we need a theory which accounts for relations among com¬ 
munal units in terms of factors of reciprocal influence. Empirically, we may 
have to abandon our concern with variations in the degrees of dominance 
among communities until we know more about migration flows, educational 
systems, technological developments, and other phenomena upon which domi¬ 
nance is based. 


A Starting Point for Urban Studies 

The previous discussion suggests that so-called “urban” traits are not en¬ 
tirely unique to urban communities. Nor do they necessarily occur under all 
urban residential and sustenance situations. If so, under what situations do 
they arise? 

The Situational Context 

An examination of social traits, such as anonymity, mobility, impersonal 
relations, or indirect control, under various conditions wiU probably fail to 
disclose any direct relationship between the occurrence of the traits and the 
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size, density, and heterogeneity of a community. However, by studying the 
traits under various situations, we may be able to discover something that is 
generic to them in every case. Then we can learn whether large and dense 
settlements always provide sufficient conditions for their occurrence. 

With regard to anonymity, for instance, it is possible that the larger the com¬ 
munity, the greater the number of anonymous individuals in it. But is it true 
that the larger the community, the greater the likelihood of anonymity? We 
may find that only the urban environment develops a characteristic set of 
institutions for the anonymous person, ranging from “taxi” dance haUs for the 
hvmg to hired pallbearers for the deceased. Although anonymity may not be 

limited to large urban areas, cities alone may provide a unique set of institu- 
Uons for the anonymous.^® 


Communities as Social Systems 

In an^j^g wban phenomena, community systems should be studied as 
spwial type of social systems. A community system may be defined as a 
number of mteractmg people whose relations with one another are regulated 

'■nulling from the fact that they share the same 
g ^phical area for residential and sustenance acUvities.>» The properties 
o community systems may be identified, then, by indicating the Z 

quesuon and the geographical area under study.s® 

Perhaps the major advantage of the community-system approach Is th^t 

se as a community trait. Just because a school, church or office Is ^ 
a community does not necessarUy imply that it is -i tvnir i ™ ^ocpted in 
tion. Nor does the characterishV ^ ^ typical community msUtu- 

evitably indicate an in- 

the integration of residential and suet ^ “ institution contributes to 
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Conclusion 

mumty systems as well. Further research is 

communities can be distinguished from to discover whether urban 

of anything more than a certain frequency of mTemctTon'paT^^'' “ 
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Footnotes to Chapter 3 

1. L. Wirth. "Life in the City,” in L. Camovsky and L. Martin, The Library 
in the Community (Chicago: University of Chicago Press, 1944). 

2. This is part of the "urban pastoral” ideology. See D. Riesman, "The Study 
of Kansas City: An Informal Overture,” The University of Kansas City Review 
XX (Autumn, 1953), 15-22. 

3. See M. Weber, "Die Stadt,” in Grundriss der Sozialoekonomik (Tubincen 

1947), pp. 518-519. ** ’ 

4. From July 1, 1950 to June 30, 1951, Alabama, Florida, Georgia, Kentucky, 
Mississippi. North and South Carolina. Tennessee, and Virginia accounted for 83.4 
per cent of the 10,384 persons arrested for the illegal manufacture of alcohol; 91.5 
per cent of the 10,777 stills in illegal operation; and 93.5 per cent of the 5,545,411 
gallons of mash in unlawful manufacture. Annual Report of the Commission of In¬ 
ternal Revenue, 1951 (Washington. D.C.: U.S. Treasury Department, 1952). 
Revenue agents report that most of the illegal manufacture of alcohol in these 
states occurs in isolated mountain or lowland areas. 

5. Located in Tennessee and Kentucky, the isolated Pruden Valley has ap¬ 
proximately 6,000 inhabitants who live in contiguous company housing settlements. 
These people are so far removed from agriculture that few of them have gardens. 
Another example of a non-agricultural folk community is the "French shore” of the 
southeastern Acadian French in Nova Scotia. Some pre-literate fishing and bunting 
communities are also quite large and densely settled. 

6. Technology is correlated with occupational specialization in such a way that 
nothing but a marginal dififerentiatioo often remains among occupations. In these 
cases, the specific machine or process then becomes the basis for occupational dif¬ 
ferentiation. Yet the high degree of transferability of skill among so<aUed diverse 
occupations belies significant qualitative differentiation. Although less reliance 
is placed on skill, it is interesting to speculate whether or not increased technology 
in farming makes it easier to become a farmer. 

7. Density, or relative concentration, is always relative to some measure. When 
open country is sparsely settled, as in Utah, Nevada, and Idaho, no “community” 
arises among the inhabitants. 

8. See L. Wirth, “Urbanism as a Way of Life,” The American Journal of 
Sociology, XL (July, 1938), 11. 

9. See T. Geiger, Soziale Umschichtungen in einer Danischen Mittelstadt, Uni- 
versitessforlaget I, Aarhus, Enjar Munksgaard-Koebenhaven, 1951. Geiger’s work 
suggests the error in generalizing about urban phenomena from investigations solely 
of cities which are gaining in population and within which there is considerable 
social mobility. 

10. See T. P. Abernathy, From Frontier to Plantation in Tennessee (Chapel 
Hill: University of North Carolina Press, 1932). Abernathy maintains that there 
were always many "drifters” at the frontier. He presents a great deal of historical 
evidence to document the heterogeneous character of the frontier settlement. See 
also W. J. Cash, The Mind of the South (New York: Knopf, 1941). 

11. H. W. Zorbaugh, “The Dweller in Furnished Rooms: An Urban Type," Pro¬ 
ceedings of the American Sociological Society, XX (1925). 

12. J. D, Lehman and D. C. Reitzes, “Note on Race Relations in Mass Society,” 
The American Journal of Sociology. LVUI (November, 1953), 240-247. 
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13. to 1940, the writer estimated that Hurley, Wisconsin (population 3,375) bad 
approximately 400 prostitutes. Their clientele were iron miners of the northern 
Mictogan peninsula rather than residents of Ironwood, Michigan (population 
13,369), the only census urban center within 75 miles of Hurley. 

14. J^sey’s data on sexual deviance among males are instructive in this context 
See A. ^«y, W. B Pomeroy, and C. E. Martin, Sexual Behavior in the 
Human Male (Philadelphia: W. B. Saunders. 1948), p. 457 flf. The study of 
single-sex coi^umUes indicates how communal structure leads to various forms 
and organization of sexual deviance. See. E. G. Ericksen. “Barrack Town- Social 
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Voluntary AssociaUon among Urban Workine Class 

FamUies, Arnencan Sociological Review. XVI (October, 1951) 693 See also R 
forthcoming publicationTy Mtcmil£^ 954 )^ of World Urbanization (a 

Ronald, 1950, and 
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PART TWO 

Contritutions of 
tlie ^Metropolitan Community 
to tte Political Institutions 
of a Free Society 
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INTRODUCTION 


Many contributions of the metropolitan community to the political institu¬ 
tions of a free society have come through the work of non-salaried citizens’ 
commissions. Throughout the United States, our boards of education are un¬ 
paid. and most communities have unsalaried boards of health. Other kinds of 
citizen action in government continue to maintain democratic participation at 
the local level. 

Despite the nature of their volunteer work, however, these public-spirited 
men and women are constantly attacked in the newspapers. Thus it has become 
increasingly difficult to get responsible people to serve on metropolitan com¬ 
missions which are charged with planning for the future of our cities. More¬ 
over, the scale of problems in question is often so huge that volunteer work 
requires more and more time. Under these unfavorable circumstances, how can 
administrative decisions continue to be made democratically by citizens’ com¬ 
missions? 


This is a universal problem of self-government. To solve it, the public must 
be educated to understand what it means to get busy people of ability to devote 
part of their time to civic service. Perhaps some sort of public appreciation 
should also be expressed. In Britain, the Honors List recognizes a man na¬ 
tionally for what he has done for the country by the time he reaches the age 
of fifty-two. 


This educational venture must stress the point that aU ciUzens have a re¬ 
sponsibility for bringing on the next generation. There ought to be a systematic 
method of putting young men and women on citizen boards to provide for 
future leadership. Without adequate leadership, the future of our metropolitan 
areas will be questionable indeed. In addition, there should be a well trained 
and paid admmistraUve staflf to take the burden of work off citizens’ groups 

while leaving them an opportunity to shoulder the responsibility for the welfare 
of their community. 

Problems of metropoUtan planning are emphasized by the fact that many 

of ruCbanT Although the importance 

of suburban county planning has recently increased through welfare, highway 

concern with the metropoUta^ cora- 
munity as a whole has never been properly delineated. 

Moreover, state legislatures frequenUy are hostUe toward the big cities The 
egislatures cook only by pressure, and the pressures exerted u^^bv 

fflettae r administrative bodies are so con- 

emerge. " metropolitan development may 


55 



56 


THE METROPOLIS IN MODERN LIFE 


Yet most of our leaders io social evolutionary thought have come from 
urban areas. Most organized groups for political action are based in the 
metropolis. Here, perhaps, lies the possibility for an improved relationship 
between various jurisdictional authorities. It should help to develop political 
institutions better suited to modem urban life. 
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Political Influences of tlie Metropolis 

WILLIAM ANDERSON 
Professor of Political Science 
University of Minnesota 


Christian literature contains many references to the city as embodying some 
of the highest ideals of the good Ufe for men. We read of the city foursquare, 
the Heavenly City, and the City of God. Contributions to the Old Testament 
reveal an even earlier interest in the construction and adornment of cities. So 
do the monuments and records of various ancient civilizations. Greek writers 
of the golden age extolled the city-state as the highest form of political com- 

tMk fn f ■“ The Romans 
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without structure or unity. It is not a corporate person. In the eye of public 
law, it does not exist; even in the field of politics, it speaks with many con¬ 
tradictory voices. It is a place of divided loyalties and conflicting allegiances. 
In short, it is a community that is not fully a community. 

What is more, the typical metropolitan community is a part of some larger 
and constitutionally higher political entity like a state or a nation. Conse¬ 
quently, there is seldom any strong desire at state or national political levels to 
unite the entire metropolis into one strong unit of local government. This 
would only antagonize the citizens who arc loyal to the lesser political units 
that would be absorbed into the new metropolitan political entity. And it 
would produce a political unit sufficiently strong to capture increasingly the 
loyalties of its people, and possibly even to challenge the authority of the 
state or nation that created it. To keep the powers of local self-government 
well dispersed may be justified from a number of viewpoints. But one result 
is clearly to prevent a metropolitan community from speaking with a single 
voice on any public question. 

A Far-reaching Political Influence 

One characteristic of the great metropolitan community gives it an influence 
that few national and state governments have been able to curb. This attribute 
results from the fact that the metropolitan community is a main center of 
human activities for areas wider than its own, and a center that tends to in¬ 
crease in influence as population increases and civilization tends to advance. 

Many American states in their early days tried to assure decentralization 
and to prevent metropolitan domination by putting the state capital in one 
small community, the state university in another, and other state institutions 
elsewhere. To some extent, this policy of decentralization has been successful, 
but not wholly so. Even if the state capital is elsewhere, the largest city in the 
state tends to be the center for important state political meetings and decisions. 
Indeed, there have been instances in which a metropolis outside a state’s 
boundaries has been the principal meeting place and place of decision for 
the actual rulers of the state. Similarly, if a state spends its money on a state 
university in a small community, the town will tend to become bigger and 
more influential, and the larger cities in the state will also tend to develop 
their own large universities. In short, a metropolitan place is naturally the 
center of high politics and higher education. 

A Center of Essential Activities 

The metropolitan community is a center of banking and finance and com¬ 
merce and industry. Along with these things, it is the center of book and 
magazine publishing; great newspapers and news gathering services; essential 
communications media such as telegraph, telephone, cable and radio; theaters, 
moving pictures and television; railroads, steamships, truck and bus lines, and 
airlines; in fact, of all the great media of communication and transportation. 
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In Strictly metaphorical language, metropolises are the nerve and communica¬ 
tion centers for the larger body politic. 

These important facilities of modem communication and transportation 
find it to their advantage to center in the great cities. As they do so, they 
give extra drawing power to the metropolis for uncounted other purposes. 
Great religious organizations, insurance companies, advertising agencies, fra¬ 
ternal organizations, foundations, hospitals and medical centers, and untold 
other organizations make their headquarters in the great cities. Leaders in 
finance, business, the professions, education, literature, music, art, the theater, 
and most other lines of endeavor that carry prestige and power, tend to con- 
grepte in the great cities. The influences exerted from such centers upon the 
nation s life are not derived from the whole metropolitan community itself. 
They arc produced rather by the numerous outstanding individuals and or¬ 
ganized groups that make up the community. 


Some Metropolitan Political Contributions 

fi 2 number of terms will be used that should 

firs be defined^The word poliiics refers to all the various activities of men 

that relate to the formation and performance of public policies in political 
communiues. 
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Ancient city planners drew up plans for the physical features of the cities 
and lawgivers drew up their laws. No doubt these planners and lawgivers were 
influenced in their thinking by the cities in which they lived. No doubt, also, 
that the cities they planned and the laws they drew up had some influence in 
turn on city populations. But this is a far cry from the idea that the cities as 
such molded themselves and the civilizations of which they were a part. 

As in the case of ancient cities, we must also be careful not to attribute to 
modem metropolitan communities any contemporary political institutions un¬ 
less the evidence is entirely convincing. The fact that certain things happen 
within great cities should not be confused with the theory that the cities make 
them happen. 

Political Institutions in the United States 

Before appraising metropolitan influences on our political institutions, some 
of the more obvious ones that exist in the United States should be mentioned. 
Among others, they include: 

1. The idea and practice of having written constitutions that are supposed 
to emanate from the people and to be supreme over the ordinary branches 
and officers of government 

2. Bills of Rights to protect the rights and liberties of individuals against 
encroachments by governmental authorities. These liberties include the free¬ 
doms of speech, press, religion, and assembly, the right to form and to join 
political parties and other voluntary groups, and due process of law in the 
courts for protecting all rights. 

3. A federal system set up under a supreme Constitution to divide the 
powers and functions of government between a central or national govern¬ 
ment and a layer of state or provincial governments. Each state government 
and the national government has the autonomous right to initiate and carry 
through its own measures in accordance with its own views as to its constitu¬ 
tional powers. 

4. The so-called separation of powers in both national and state govern¬ 
ments between legislative, executive, and judicial branches. This is a means of 
preventing excessive concentration of governmental powers in any one group 
of men, and also a means of protecting individual rights and liberties more 
fully against government. 

5. Various checks and balances set up in both national and state 
constitutions to preserve the separation of powers and to make for at least 
a minimum of cooperation between the several branches. 

6. Presidential government, an aspect of the separation of powers in both 
the nation and the states, whereby the chief executive, president or governor, 
elected for a fixed term of years, is held responsible to the voters of state or 
nation and is not directly responsible to the legislative branch. 

7. The system of party government in legislative bodies exercised mainly 
through a series of powerful committees, which frequently defeats executive 
leadership. 

8. The system of judicial review over both lepslative and executive acts, 
whereby the courts can exercise some restraining influence to prevent 
violations of the constitutional rules. This restraint is exerted by keeping 
national and state governments from encroaching upon each other, by hold- 
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ing legislative, executive, and judicial branches within their proper channels, 
and by helping to keep all parts of the government from violating the in¬ 
dividual liberties ensured by the bills of rights. 

9. Within the states and under state laws, a widespread system of local 
self-government exercised in great numbers of local governmental units of 
many types, representing an astounding and apparently unsystematic de¬ 
centralization of local governing powers. 

10. A great variety of innovations in state and local government, in¬ 
cluding municipal and county home rule, and the council-manager plan 
of city and county government. 

Among this array of federal and state political institutions, none seems to 
be the direct result of metropolitan influences. In fact, when the United States 
Constitution and the original state constitutions were framed, there were no 
great cities in America to exert any influence. The same situation prevailed 
for the new states that were carved out of the frontier and brought into the 
Union in the course of the next 120 years. From Vermont and Kentucky in 
1791 and 1792 to Arizona and New Mexico in 1912, all were essentially 
frontier states when they entered the Union. Even the basic system of local 
units of government was established before the era of great cities. 

This does not imply that the leaders in the urban communities of the time 
had nothing to do with the framing of national and state constitutions. For 
we know that the merchant and professional classes residing in the seaboard 
towns from Boston to Charleston had a leading role in the struggle for the 
Constitution of the United States. Even at the first census in 1790, however, 
the largest seaboard town was New York City with only 33,000 inhabitants. 
Philadelphia had about 28,000 citizens, with 14,000 more in the suburbs. Al¬ 
though such places would not be called metropolitan communities at the 
present time, in their day they were centers of communication and ideas and 
political movements. 


The Influence of Metropolitan Problems 

Alongside the major governmental institutions in the United States, there 
are numerous political practices and organizations of a private or only semi¬ 
official character. They include political parties, pressure groups and lobbyists 
leagues of municipalities, associations of pubUc officials, voters’ leagues, gov¬ 
ernmental research associations and bureaus, taxpayers’ associations, and local, 
state and national organizations of citizens organized to influence public policy 
on ataost every conceivable subject. Industry, finance and commerce, workers 
and f^ers, the professions, religious and fraternal groups and law-enforce¬ 
ment leagues, Md groups interested in both international and domestic public 
pohcies, are all represented. The membership, forms, objectives, and methods 
Lmmf. infinitely varied. The ease with which such 

S,m of hT « a strong testimonial to the 

* ^ ^ u P°^‘*tcal participation that prevaUs in the United States. 

What has been the mfluence of metropolitan communities on this broad 
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raoge of political groups and institutions? Clearly, most local organizations are 
formed in state and regional urban centers. In national metropolitan com¬ 
munities, nationwide and international organizations establish their head¬ 
quarters and hold their meetings. The great metropolis provides the financial 
means and the physical facilities for such purposes as well as the people with 
specialized knowledge and interests to take the leadership in organization. 

In the United States, New York City appears to be the principal center for 
launching movements and organizations for national welfare and policy pur¬ 
poses. But many organizations that have large memberships, such as labor, 
commerce, church, and professional groups, locate in other metropolitan 
centers like Washington, D.C., and Chicago. Because of its special significance 
as the nation’s capital, Washington has become the center for a great number 
of the biggest national organizations, including the principal agricultural ones. 

All these national, regional, state, and local organizations are parts of the 
political institutions of the people in the United States. They exert influences 
upon each other and upon the government at all levels. They are private or¬ 
ganizations in that their membership and financing are voluntary. But this 
fact does not exclude them from having public objectives, or from engaging 
in activities to influence governments to adopt policies favorable to them. 

Although it is not possible to distinguish absolutely between rural, small 
town, and metropolitan political viewpoints, it could probably be shown that 
leaders in the great metropolitan centers have been more aware of some 
problems than have the leaders in smaller communities. The pressures that 
metropolitan leaders and their organizations have put upon the government 
have been primarily to produce action on the part of public authorities and not 
so much to change the forms of government or political institutions. These 
actions have related to various metropolitan problems concerning immigration, 
social welfare, public services, liberty, and civilizing institutions. 

Immigration. As the main immigrant centers, the large cities were called 
upon by their more perceptive leaders to provide decent housing and health 
protection for the immigrants, and to bring the immigrants into their social, 
religious, and political systems in an orderly way. At the present time, this 
sensitiveness to immigrant needs is revealed in activities to improve inter-racial 
relations and fair employment practices, as well as in public housing programs 
and other ameliorative measures. 

Social Welfare. In large cities, movements to promote social welfare 
through public action had their most important developments. The drives 
against child labor, against the hazards of industry and slums, against crime 
and disease, arose most clearly in the large cities. It was there that social 
centers and settlement houses were established, and there the concepts and 
practice of social work reached higher intellectual and professional levels. 

City planning and zoning also originated where the need was greatest, 
in the large cities, notably in New York, Chicago, and Los Angeles. From 
thence came the concepts later accepted by state and national governments 
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of regional, state, and national planning for public works and human well-being. 
Out of these and other movements of urban origin arose also the concept that 
private property has public responsibilities and can be justified only as it per¬ 
forms its public functions. Over the years, older notions of “absolute property” 
have been modified into more social and functional concepts of the role of 
private property. Thus the basic political institution of private property has 
undergone considerable change from influences that appeared most clearly in 
the great urban places. 

Public Services. The expansion of public services was primarily a large- 
city phenomenon in the nineteenth century and even the early part of the 
twentieth century in the United States. As life in the growing cities became 
more and more congested, many necessary services could not be supplied by 
individuals and families for themselves. Technologies were then developed 
to make communal services effective and relatively economical. Communal 
water supplies, waste disposal systems, fire protection, full-time police and 
law-enforcement systems, pavements, and sidewalks, and a wide range of 
related public works, parks and recreational faciUties. public health services 
and hospitals, comprehensive systems of public and private education and 
many other services were developed by major cities before the national and 
state governments became aware of similar needs. 

In time, the rise of the urban public services helped to overcome earUer 
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institutions of our time are developed primarily in metropolitan communities. 
Moreover, in these great centers men carry on civilizing activities that in¬ 
fluence government and pubUc policies throughout the nation and the world. 
Tilings of the heart and things of the mind develop in conjunction with each 
other. The spirit and the intellect are both uplifted as a result. 

The position of the great newspapers and the other media of mass com¬ 
munication like radio and television has already been mentioned. But in ad¬ 
dition, there are other distinctively metropolitan institutions like the theater, 
the motion picture industry, art museums, opera, great orchestras, music halls[ 
and schools of music. There are museums of natural history, great collections 
of scientific objects, exhibits of all kinds, research institutes, and great philan¬ 
thropic, educational and scientific foundations and institutes. 

Furthermore, there are the private and pubhc universities that adorn the 
great metropolitan centers and shed their light throughout the nation and the 
world. Are not their programs of advanced instruction, research, publication, 
and public services, indispensable to the advancement of aU nations and all 
peoples? Primarily from them, men see and contribute to the advance of 
science and of international understanding and cooperation. Their contribution 
to the government and politics of the nation raises and sustains both the moral 
and intellectual level of all political action. 

Consider, for example, the role of Columbia University in the City of New 
York. From its founding as King’s College in 1754, it paid attention in its 
curriculum to the education of men in moral science, history, economics, and 
government. In 1880, Columbia established the first American graduate school 
for the study of public law, government, and the related social sciences. As a 
part of the program of this school, it has continuously published the scholarly 
Political Science Quarterly, and it began to publish doctoral theses in the field 
in its very valuable series on History, Economics and Public Law, 

Shortly thereafter, it also started to send out into the colleges and uni¬ 
versities of the land young men with the Ph.D. degree to teach government, 
politics, history, economics and related subjects. In these ways, Columbia 
University was a great innovator. It was an outstanding contributor to the 
political education of a nation, and indeed to the education of men in other 
lands as well. The fact that several other metropolitan universities began 
at about the same time to advance political education to the level of graduate 
instruction in no way detracts from the honor due to Columbia University for 
having established the first graduate school in the United States in this distinc¬ 
tive field. 

A development such as this could have taken place only in the great 
urban centers. It illustrates the point that great cities, great universities, and 
great ideas for raising the moral and intellectual level of mankind go hand 
in hand. When the leaders in Columbia University undertook in 1880 to be¬ 
gin political education at its highest level, they started a movement that has 
spread throughout the nation and that has immeasurably raised the level and 
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the quality of public discussions on policy questions for all levels of govern¬ 
ment—local, state, national, and international. 

Conclusion 

The concept of political institutions used here is highly comprehensive. 
Whatever moves men significantly and measurably to higher, nobler, and 
more humane views and actions cannot be excluded from a consideration of 
metropolitan influences on politics and government. In the future, men will 
always have to struggle to establish and maintain these high ideals of humanity, 
integrity, and intelligence in government and politics. To that end, everyone 
can make a distinctive contribution, whether in rural communities, small 
towns, or metropolitan areas. 

But the seamy side of city life must not be denied or glossed over. Great 
cities have long been centers of poliUcal corruption and concentrations of 
sin in other forms. Yet this side of the picture should not be exaggerated be¬ 
yond its intrinsic importance. 

For the forces of education and enlightenment, liberty and humanity, human 
dignity and integrity, find most of their greatest and most effective exponents 

men and women are most 
alert to invasions of human liberties, and are most sensitive to acts of in¬ 
justice and the needs of others. In the great cities, the forces of education 
reason, and justice mobilize most quickly and spring into action to protect the 

free institutions that are the crowning achievement and the true glory of 
this beloved nation of ours. e j 
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Historically, it could be shown that the more important institutions of our 
free society originated in the thinking of men who lived in the larger population 
centers of their day. It could also be demonstrated that the historic struggles 
for freedom, including the violent revolutions of the eighteenth and nineteenth 
centuries, were centered in the great cities, and that the resulting political in¬ 
stitutions were given an extensive trial, if not initiation, in urban areas. 

But the importance of these past connections between metropolitan life and 
the development of political institutions is not certain. After all, our free 
institutions were mainly developed in the Western world while the bulk of the 
population lived outside of metropolitan areas. The biggest city was every¬ 
where regarded as a danger and a source of unrest. Even in examining what 
we mean by political institutions, it is difficult to identify any considerable 
number of key developments which have come from the metropolitan com¬ 
munity as such. 


Our Political Institutions 

During the last generation, there has been a notable return to a broader 
understanding of the content of our political institutions. Much of the damage 
caused by the separation of economics, statistics, sociology, and group psy¬ 
chology from political science is now being repaired. Political science is 
being greatly strengthened and enriched by the recent contributions of soci¬ 
ologists, historians, journalists, economists, ecologists, and psychologists. 
Viewed from this vantage point, our free political institutions include an ex¬ 
tremely complex array of social arrangements and doctrine. Among them, an 
observer from Mars would probably list: 

Constitutionalism; that is, the defined system of restricted ultimate power, 
and its corollary, a 

Responsible bureaucracy; involving on one side an 
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Executive power displaceable without bloodshed; and on the other a 
Legislative and judicial apparatus empowered to change the basic laws and 
enforced customs; this entire government resting on 
Elections and representative institutions, which are given democratic reality 
through 

Constitutional protections and social traditions which maintain 
Freedom of thought and speech; freedom of organization; extensive areas 
which are independent of the state, including religion, education and re¬ 
search; universal free education and literacy; a free press and other 
channels of mass communication; and a social and property system 
which does not bind the individual by law or custom to any place or 
class. 


With these basic institutions of a free society are associated many techniques 
and procedures. Some are highly important, though they are facililative and 
might be performed equally well by other techniques. Such procedures include 
specific systems of election, parly machinery, budgeting and civil service ad¬ 
ministration; the division of governmental work into executive, legislative 
and judicial functions; the structure of federalism; local home rule and the 
techniques of delegation; the machinery of prosecution, courts and juries, both 
for indictment and trial; the development of techniques for distributing the 
cosu of government in relation to ability to pay as well as benefit received- 
and the specific structure of voluntary educational and civic organizations and 

associauons (mostly tax exempt as a matter of state policy) which complete the 
web of government. 


This list does not exhaust the catalogue of governmental machinery and 
bodies of accepted doctrine which give us our free society. Nevertheless it 
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The Struggle for Power 

With the rise of industrialism and finance capitalism, the shift from rural 
to urban preponderance, and the transition from landed to other types 
of wealth, much of the machinery of modem government has been established 
or maintained to deal with forces centered in growing metropolitan com¬ 
munities. 

Men in positions of power generally tend to seek a larger share of 
the productive or distributive processes than other people feel is justified. 
Historically, the division of shares was determined by long-established com¬ 
munal custom mitigated by conquest. But this system broke down com¬ 
pletely in the West with the discovery of the New World in the fifteenth 
century, the development of the machine in the nineteenth century, and the 
more recent rise of technology based on science. 

When these explosive forces rose to endanger the customary structure of 
shares, status, and control, individuals who were threatened turned to the 
overriding authority of the state to protect their position and prevent a 
change in their rights, privileges, and immunities. Similarly, people who 
wished to alter the established social, political, or economic order sought to 
effect the change in part through the powers of the government. Where the 
resulting conflict occurred between nations, the solution was often found in 
war. Where it arose between elements in a single country, the solution was 
sought through modifying governmental policies and through political action, 
including the capture of governmental offices. In extreme cases, this produced 
internal revolution. 

The great cities were deeply involved in both of these revolutionary situa¬ 
tions. When the American colonies were unwilling to put up with the restric¬ 
tions of the British Board of Trade, an armed conflict resulted between metro¬ 
politan England and the colonies, not unlike the more contemporary conflict 
between metropolitan France and her colonies. And when the powers of 
economic and social control passed to the American states, the struggle to 
dominate governmental policies eventually broke out into the war between the 
states, a rear-guard action of the southern aristocracy against the temporary 
coalition of the metropolitan east and the small-farm west. 

Since at least the days of the walled medieval city, the metropolis has always 
been the center of trade and commerce. Subsequently, it also became the 
center of industry and finance. Not infrequently these metropolitan forces have 
established control over the government and dominated its economic, social, 
and political measures. 

Furthermore, culture, education, art and philosophy have always flourished 
in close association with metropolitan centers. This is so because they depend 
on the possibility of specialization and leisure and also because of the stimula¬ 
tion which comes from the contacts which arise inevitably in the crossroads of 
the world. 
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In comparison with most rural areas, it can well be argued that the urban 
centers—because of their livelier structure of communication, freer flow of 
thought, richer pattern of individual association, and greater readiness to de¬ 
part from past traditions—have given an important twist to the social evolution¬ 
ary process evident in our governmental and political history. Certainly this 
metropoUtan impact is no less real than is the so-called influence of the 
frontier in our institutional development. 

to any case, the metropolis has been deeply involved in the struggle for 

politic^, economic and social power throughout history. This struggle to 

maintain or change toe status quo through capturing the government has 

conditioned our constitutional system and our party structure. It has produced 

important governmental measures such as monetary, banking, land, and tax 

laws; tariffs and commerce controls; labor laws; housing and health ordinances- 

coporate and security controls; grants-in-aid, and social security and agri^ 

cultural provisions. GeneraUy, metropoUtan communities have contributed to 

such governmental arrangements by creating the problems and stresses in 

question rather than by inventing new political programs and institutions which 
are nietropoutan m essence. 


Making the Metropolis Livable 

in great cities, they make possible an increasing 
s^iahzanon and interdependence. OUes loosen the old ties of family and 
commumty m an eyer-new structure of mobiUty and anonymity. They expand 
the range of individual free activity. Men in cities also become sS to 
^at catastrophes and hazards against which the individual is less a^d less 
which°a himself. Finally, congestion necessitates cooperative services 
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from the total culture, and many programs reach far beyond the metropolitan 
areas. Some go to the extent of urging the end of the great cities. 

Fire Protection 

Another sort of metropolitan contribution to government is fire protection 
and its extraordinary body of law and administrative control. These controls 
are designed to save an individual from his neighbor’s conflagrations, and to 
protect tenants against the carelessness of the landlord. For this purpose, we 
have fire fighting organizations with summary powers over persons and 
property, subject to exercise by a single commander. We also have elaborate 
fire codes, specifying in great detail how structures may be erected and 
equipped, and enforced by a skilled corps of inspectors. Here is a clear 
illustration of the limitations of freedom which are imposed on the individual 
by the community as an essential element of our free institutions. 

Public Health 

Even more spectacular are the powers and institutions developed in the 
large cities to deal with communicable diseases. Only since the early nineteen 
hundreds have public health measures been developed to free the populations 
of the great Western cities from epidemics spread by contact or by con¬ 
taminated water or food. The powers entrusted to the commissioner or the 
board of health are extremely broad. The summary powers of municipal health 
authorities over persons and property rest with public health doctors and 
technical inspectors. 

Traffic 

Traffic control on the streets is a problem which emerged at first only in 
the great cities. While horse racing on the highways was prohibited long 
before the time of automobiles, only in the last generation have specialized 
institutions and engineering techniques been developed to formulate and 
enforce the rules and regulations which endeavor to rationalize the use of 
the streets. 

Noise and Pollution 

The most recent extension of the limitation of individual freedom in the 
great cities arises in the effort to limit noise and prevent the pollution of 
air and waters. 

Freedom and Anarchy 

The doctrine in all these cases is the same. It is intensely practical. The 
problems arise in acute form because of congestion. The individual cannot 
protect himself against the dangers or discomforts arising from the free 
acts of others. Therefore, the community establishes rules of action to maximize 
welfare by rationing freedom. It increasingly places enforcement of controls 
in the hands of a responsible and technically trained bureaucracy. 
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This is not a new problem of freedom. It has been the center of political and 
philosophical speculation since Plato. Indeed, the major domestic problem of 
Greek city life, with which Plato and Aristotle struggled, was “how to give 
freedom to the citizen without producing anarchy.”* The major laboratory for 
this long testing of human experience and the continual revision and applica¬ 
tion of the philosophy of freedom has been in the greatest metropolitan areas. 
There the problems are sharpest and the intellectual climate most suitable 
for experimentation and reflection. 


The Settlement House and Organized Public Recreation 

Among the products of the great cities, there are two highly significant 
institutional developments which deserve special mention. These are the 
settlement house and the public recreation program. 

The social settlement movement began in London when Toynbee Hall 
was established in 1884. Two years later, the University Settlement was 
founded in New York. In 1889, Hull House appeared in Chicago, and in 1891 
what is now known as South End House in Boston. As the charter of Hull 
House indicates, the settlement houses established a localized community 
headquarters designed “to provide a center for a higher civic and social life 
to mstitute and maintain educational and philanthropic enterprises, and to 
mvestigate and improve conditions. , . 

“^is was not an idle boast. We need only remember that many of the 
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outdoor gymnasium for men and boys followed in 1889. In 1898, New York 
City opened various school buildings for evening recreation centers. Chicago 
in 1903 voted $5,000,000—then a stupendous sum—for parks, following the 
lead of New York City which had purchased Central Park for recreation 
purposes in 1853. 

Seward Park in New York was a 3-acre slum clearance project carried 
through under the leadership of Jacob A. Riis. Other great names are as¬ 
sociated with the effort to bring sunshine and wholesome activities into the 
drabness of the congested city. They include Joseph Lee, Jane Addams, Henry 
S. Curtis, Felix M. Warburg, Robert W. DeForest, Mary McDoweU and 
Mary Simkhovitch, Luther Halsey Gulick, and Theodore Roosevelt. Here 
again, there has arisen in the darkest alleys of the metropolitan areas a pro¬ 
gram of deep significance for the future of our urban institutions. This program 
is now being profoundly affected by the advent of the automobile and the 
change in the length of the working day and week. 

Meeting Managerial Requirements 

The third area of metropolitan influence on our governmental institutions 
is reflected in political and administrative developments. While these matters 
are not strictly constitutional in character, they are so important that certain 
constitutional arrangements might well miscarry without them. 

Political Developments 

The Political Machine. Metropolitan centers in the United States have 
produced a series of political situations which depart drastically from the 
democratic idea. Tempered by ballot box revolutions and uprisings of good 
government at intervals of twenty to thirty years, the normal pattern of party 
politics in our great cities shows a vote-producing organization dominated 
by a boss. This machine is in politics for profit. It derives its revenues from 
kickbacks or contributions from contractors, protected gamblers, race tracks, 
and other businesses which derive an advantage from the selective non-en¬ 
forcement of laws, ordinances, and regulations; assessments on public em¬ 
ployees; returns from the favored assignment of bankruptcies and estates and 
the facilitation of legal business; and gifts or blackmail from special interests. 

Such is the typical big city and urban county machine. (Fortunately, there 
have been some heartening exceptions, and there have also been bosses who 
were genuinely devoted to the community and were more concerned with 
power than with plunder.) Usually, one or more powerful state or national 
politicians stand in the background. They may not participate in the local 
patronage, but are in league with the local machine because it delivers to 
them the city vote in state and national elections. The net result is not a pretty 
picture. It is a miscarriage of our democratic theory. 

The attack on this political problem of the older metropolitan areas in 
the United States has produced few constructive contributions to the political 
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institutions of a free society. The reason is not far to seek. The fathers of our 
constitutional system paid no attention to the problem of government in great 
cities because there were no big cities until well along in the nineteenth cen¬ 
tury. Even the constitution of New York State was not concerned with cities 
untQ 1822. 


Moreover, most people who have studied the political evils of the big cities 
from Thomas Jeflferson down through de Tocqueville, Dorman B. Eaton, Frank 
J. Goodnow, Albert Shaw. Woodrow Wilson. James Bryce, Charles Austin 
Beard and Howard Lee McBain placed the blame largely on recent immigrants. 
They thought that political parties should be abolished in local municipal 
elections, and that this could be done principally through the short ballot, 
municipal home rule, aboUtion of spoils, separate elections, direct primaries 
and the initiative, referendum, and recall. 

Only the scholars of this generation have begun to see that party organization 
is an inescapable and desirable instrumentality of democratic life in large 
population groupings, where self-government requires representative institu¬ 
tions in political party leadership as well as in government. It is unquestionably 
desirable to keep national problems out of local elections, to disassociate local 
election dates and parties from national elections and parties, and to stimulate 
independent civic groups. But those persons who have sought to abolish local 
political parties have only opened up a vacuum into which the poUtical 
machme has been sucked. 


In addition, the Australian ballot, direct primaries, regulated party elections 
proportional representation, and the voting machine have all contributed to- 
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developed technologies and professionalized skills that the ordinary citizen, 
even the experienced man of affairs, cannot keep track of his own local govern¬ 
ment. He cannot act intelligently about elections and matters of policy unless 
he has staff help from men who can give continuous, professional attention to 
the work and performance of the government. Secondly, it has been found 
that a bureaucracy tends to succumb to inertia. Thus continuous, function¬ 
alized professional work is required to revise established methods and pro¬ 
cedures of government in line with changing arts of operation available in the 
private sector of the economy and in other governmental units. 

Starting with these two ideas, Robert Fulton Cutting, Henry Bruere, Fred¬ 
erick A. Cleveland, William H. Allen, Edwin R. A. Seligman, George 
McAneny, and Frank Tucker launched in New York the first well-staffed 
citizen agency. It was designed to bring business reforms to government and 
to enable the citizen to have an informed impact on the governmental manage¬ 
ment of his local municipality. 

From this small beginning in 1906, the mtmicipal research idea has spread 
over this country. It has expanded sometimes through the organization of 
separate bureaus of governmental research, sometimes through special depart¬ 
ments of the local or statewide chambers of commerce or other civic agencies, 
and sometimes through a special bureau of a university. The idea has also 
been extended to the state and national sphere. 

Great changes have come in the activities of the bureaus of governmental 
research over the past forty years. Many of their technical and procedural 
functions have been taken over by the organization and methods agencies 
of government, or by consultant or professional groups. As a result, the 
bureaus of research are dealing less and less with mechanics and are increas¬ 
ingly serving the citizen through analyzing the broader problems of manage¬ 
ment, co-ordination, intergovernmental relations, and policy. 

From the standpoint of our political institutions, the research bureaus 
are staff agencies, independent of government, which are designed to help 
community leaders, the press, and the citizen to deal effectively with the 
broad management problems of the community. As such, they deserve special 
mention in discussing our free institutions and the possibility of effective citizen 
action in an age of increasing technology. 

State Assumption of Local Metropolitan Functions. Most large 
metropolitan areas have lost a considerable part of what is normally regarded 
as a local responsibility to the superior layers of government. Historically, 
we find that at one time or another in many urban areas of the United States, 
a public service which was in collapse has been entrusted to a state-created 
commission, like the Chicago Sanitary District, the Boston Metropolitan Dis¬ 
trict Commission, or one of thirty similar agencies now extant. 

As their titles indicate, the state agencies usually extend beyond the bound¬ 
aries of the central city. They were created partly because the local municipal 
botmdaries were too constricted and too deeply imbedded in law, sentiment, 
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and politics to handle the problem involved. But some state commissions 
were designed as much for political purposes as for the improvement of ad¬ 
ministration. There have been many controversies over the invasion of local 
power through the creation of superseding state commissions. The struggles 
have occasionally been furious and bloody. 

Many years ago in New York City, the state took the police function away 
from New York City and set up a Metropolitan Police Force to include the 
cities of New York and Brooklyn, which were then separate, and Westchester 
and Richmond Counties. When this new police force tried to assume command 
under an appointee of the state governor, the mayor of New York, Fernando 
Wood, ordered his city police to repulse the effort. More than one bloody 
mckus ensued. On the very steps of City Hall, The New York Times of June 
17. 1857, reported that 850 policemen and hundreds of onlookers joined in a 
fight. “Blows fell upon naked heads thick and fast and men rolled helplessly 
down the City HaU steps.” Finally. General Sandford and the Seventh Regi¬ 
ment marched down Broadway and occupied City Hall green. This ended 
one day s fighung between the “Municipals” and the “MetropoUtans " The 
controversy went on for over a year, however, until a decision of the Court of 
Appeals finally settled the matter and the municipal poUcc force was dis- 
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Boston Area CouncU, the Pittsburgh and Allegheny County groups, and the 
Committee on Metropolitan Problems of Cincinnati and Hamilton County. In 
addition, there are fourteen official regional planning agencies, topped by the 
National Capitol Regional Planning Council set up by the Congress, and a 
dozen more unofficial groups. 

Without official status, the oldest of these ventures—particularly the 
Regional Plan Association, Inc., of New York—have exerted a very real in¬ 
fluence on the development of co-ordinated highway and other plans among 
governmental jurisdictions which are independent of each other. This is as 
much as can be said of the few official agencies which have generally hesitated 
to apply such positive powers as they theoretically possess. 

Through state and federal action and local voluntary initiative, therefore, 
we have created in metropolitan centers new structures of local government 
and citizen action which ignore the antiquated boundaries of the core cities. 
These political developments should be watched, for they may prove to be 
transitional steps toward overriding governmental institutions of the future 
metropolitan community. For in coming years, our great sprawling metro¬ 
politan areas will certainly lose their rights of local self-government (as they 
have in other nations) unless dramatically new local instrumentalities are de¬ 
veloped to meet the requirements of people who live in parts of the metropolis 
which are so far undefined and unincorporated. Here again, the metropolitan 
communities have created a problem, but little has been accomplished by way 
of inventive political solutions. 

Administrative Developments 

New Types of Plans. Since 1910, the shift of administrative functions 
from the legislature to the executive has produced the “strong mayor plan” of 
city governmental organization which is still the dominant constitution in the 
big cities of the United States. The “commission plan,” widely adopted be¬ 
tween 1901 and 1920, has now virtually disappeared. Starting in 1913, the 
soundly-conceived “council-manager plan” has been adopted in over one thou¬ 
sand cities and a few counties. Except in the largest cities, it is now widely re¬ 
cognized as the most effective structural plan for giving administrative efficiency 
in a framework of effective democracy, particularly where there is a past 
tradition of machine politics.^ 

For the largest cities, a combination of the manager plan and the strong 
mayor plan is undergoing practical tests in New York, Philadelphia, and New 
Orleans, and to some degree under earlier plans in San Francisco and Los 
Angeles County. According to the combination plan, the elected mayor, with¬ 
out curtailing his political responsibility, appoints a professional, non-political 
city administrator to discharge, under his direction, the managerial functions 
of the mayor’s office. The city manager is supposed to bring to his top manage¬ 
ment job non-partisan supervision as well as professional leadership in the 
administrative management of governmental business. 
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Procedural Changes. In the governments of our metropolitan centers, 
there have also been some important procedural changes. Among these are: 

Personnel administration, which began somewhat negatively as civil service 
reform in New York City in 1883. Now it has become a constructive pro¬ 
gram of recruitment, training, position specification, salary standards, and 
career service. 

Public budgeting, which began in New York City in 1907 and has 
subsequently been adopted on the New York pattern in the national govern¬ 
ment, in most states, and in virtually all cities and other large units. It is 
now being developed in New York City and elsewhere as program or per¬ 
formance budgeting. 

The evolution of planning agencies as part of top policy direction, with re¬ 
sponsibility for development of the capital budget, the enforcement of zoning, 
and the formulation of master plans. 

Municipal Utilities and Authorities. In the great urban centers, there 
has been a remarkable expansion of entrepreneurial services together with an 
experimentation in their form of organization and management. At present 
all of the big ciUes are deeply involved in public ownership. Water supply, 
public markets, pubUc baths, the generation and distribution of power, urban 
transportation and park facilities, auditoriums, and public housing are under- 
t^en as governmental ventures in the most capitaUstic metropolitan communi¬ 
ties without any thought of socialism. In many cases, the utilities were 

onginaUy privately developed and operated, as some still are even in the 
largest cities. 


This drive for pubUc ownership and operation of pubUc utilities resulted 
trom the breakdown of private operation and the unsatisfactory standards 

whirh conditions imposed by the communiUes 

ri ^^ face of inflation and refused to 
accept mt^erruptions of service which arose in labor disputes. In the face of 

toese conditions, private investors pulled out and the properties were socialized 
^ instances, the extensive sociaUst ventures were 

r ® ^ philosophy. The decision to build, own or 

inrestmenr ^ ^ Practical one, recognizing solely the need for service knd 


ab^p^r, of fte popufaUco idiocy ““ r” 
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public ownership seems to have exercised a surprisingly sUght influence on 
the philosophies or programs of socialism or communism. In the United States 
public ownership has certainly exercised an even lesser force on political 
doctrines. 

During the most recent phase of urban development in the United States, we 
have used again the old device of the ad hoc governmental corporation. The 
best-known example is the Port of New York Authority, established by inter¬ 
state compact in 1921 and approved by the Congress of the United States 
under the treaty clause of the federal constitution. 

At the present time, there are several score of these so-called authorities 
throughout the country, each with its own function and structure. Most au¬ 
thorities are at least partly self-supporting. They are tax exempt and draw 
their current revenues from rates and toUs rather than from taxation. The 
governing boards are administratively independent and politically irresponsible. 
They adopt their own budgets and fix their own collections. In some cases, 
their independence has been arranged precisely to free the enterprise from the 
normal political and fiscal controls. Some conspicuously successful enterprises 
have operated under this program, although they have been criticized for tend¬ 
ing to decide for themselves what is good for the public without much thought 
of other needs and activities. 

The development of politically floating ad hoc governmental agencies is 
nothing new. It is characteristic of any period of burgeoning local govern¬ 
mental services in the face of somewhat static and inelastic governmental 
institutions. Many similarly independent activities arose in the period after 
the Civil War, though their services were more of a governmental than a 
commercial nature. The classical exposition of this development is to be found 
in Sidney and Beatrice Webb’s four volumes on Statutory Authorities for 
Special Purposes. 

In both British and United States history, the ad hoc agencies were 
ultimately abolished in the main and consolidated into the structure of local 
government. This was done to make possible an effective democratic com¬ 
munity control over their policies and to interrelate their otherwise disparate 
and often competing programs and finances. 

The Future 

In reviewing the political institutions of our free society, it seems evident 
that the great metropolitan centers have problems rather than solutions, dif¬ 
ficulties rather than answers, and mostly defeats rather than happy inventions. 

The major institutions of our free society were not evolved by or for 
metropolitan communities. However, the struggle for power within the modem 
state has found important economic, social, and political protagonists arising 
with the metropolitan areas and culture. Thus, much of the constitutionalism 
of free government, and many of the basic economic and social controls, 
have evolved to hold in balance the forces developed within the metropolis. 
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The metropolitan way of life, thought, and association has also imparted a 
twist to our evolution. The intolerable difficulties of city life, resulting from 
congestion, have lead directly to extensive and successful experiments. These 
experiments were designed to balance individual freedom with community wel¬ 
fare, based on a reliance upon a responsible technical bureaucracy; to social¬ 
ize many services; and to develop community agencies created to afford the 
otherwise helpless individual an opportunity to achieve the fuller realization 
of his humanity even in the overbearing metropolis. 

FinaUy, in the great metropolitan centers creative efforts have been directed 
to meet the managerial requirements of big units of self-government. On the 
political front, these efforts include the effective development of responsible 
poUtical leadership, the demonstraUon that technical staff agencies can serve 
the citizen as well as the bureaucracy, and the experiments with super- 
mumcipal agencies and area-wide community planning which may well lead 
toward the metropolitan governments of the future. On the administrative 
front, there have been advances in the organization of top municipal manage¬ 
ment with the council-manager and mayor-administrator structures, as well 
as advances in personnel, budgeting, and planning administration. 

We must admit, however, that the basic poUUcal institutions of our society 
were not desired for great and changing metropoUtan areas. Nor do they 
mee certain of Ae most important metropolitan needs. In fact, many of our 

XiliTf .t dynamic flow of social, economic, and 

political life in the great cities. 

ereat metropolitan areas, work¬ 
ing through their state governments, should undertake a fundamental and 
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PART THREE 


Economic Advantages 
and Disadvantages 
of -Metropolitan Concentration 










INTRODUCTION 


EfBciency in producing and distributing goods and services is the main 
economic advantage of a metropolitan concentration. In one spot the 
metropolis offers the greatest number of opportunities for work and leisure. 
Withm Its confines it provides the means for making and marketing the widest 
possible range of goods, services, and ideas. 

Du^g recent years the efficiency of our largest urban concentrations has 
been frequenUy questioned. Traffic congestion has increasingly hampered the 
abihty of ffie meuopoUs to assemble and distribute goods and persons quickly 

S ^^“selves to death. Could it be that under modem techno- 

Ihfm? conditions, metropolises are now too big to be efficient? If so, why have 

rhese problems are highlighted by the threat of nuclear warfare If neces 

a gradual physical transformation in^h^ represent one phase of 

this position is ac4Sl d™ „ “ 

tated as much as poLble tSru^JT ' *^®ttld be facUi- 

policies. ^ ^ appropriate city planning and other public 

adaplation to ootlymg L^enL d 

PoUto activities tL thT^nt in ^ “8ht of me® o- 

efficieney of the center as more weWM tte economic 
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most useful centralized activities and also increases travel time to and from 
central locations. 

These viewpoints may be resolved by inquiring in greater detail about 
the economic nature of metropolitan concentrations. What is the potential 
role, if any, of the metropolis in economic progress and the advancement of 
living standards? Professor Florence deals with this question and weighs more 
fully the economic advantages and disadvantages of urban agglomerations in 
general. Professor Ratcliff is concerned with the efficiency of specific land-use 
patterns which bear directly upon the economic well-being of any particular 
metropolitan area. Commentaries by Professor Mayer and Larry Smith seem 
to support the position of Professors Florence and Ratcliff that, although much 
needs to be done to improve our urban areas, the age of the great cities is 
still with us. 
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Economic Efficiency in tlie Metropolis 

P. SARGANT FLORENCE 
Chairman of Research Board 
Faculty of Commerce and Social Science 
University of Birmingham, England 


Before discussing the functions and consequences of the metropolis, the 
question first arises whether the subject actuaUy exists. Is there really such a 
thing as a metropolis? 

If the metropoUs is defined as the chief city of a country, the answer is 
clearly yes. Thirteen out of nineteen of the world’s largest countries have one 
city that is at least twice as populous as the next largest city.^ Table 2 lists 
twenty-two countries with major cities. In China, Turkey, and the United 


Table 2 

■niE Metbopolis in Countwes with a Population of Fifteen Million 

OR More ImuBiTANTs 


Country 


Argentina 

China 

Egypt 

France 

Germany 

Great Britain 

Korea 

Japan 

Mexico 

Fhilippinea 

Rumania 

Turkey 

Thailand 

U.S.A. 


Largest city at 
least twice as 
populous as $€€• 
ond largest city 


Buenos Aires* 
Shanghai** 
Cairo 
Paris* 

Berlin 

London* 

Seoul 

Tokyo 

Mexico City* 
Manila* 
Bucharest* 
Istanbul* • 
Bangkok* 

New York** 


Country 


Brazil 

Yugoslavia 

India 

Italy 

Pakistan 

Poland 

Spain 

U.S.S.R. 


Largest City 


Rio de Janeiro 

Belgrade 

Bombay** 

Rome 

Karachi 

Warsaw 

Madrid 

Moscow 


^I 

five times as populous as the next largest city. 
Largest city not the capital city. 


Cities more 
than one half 
<ts populous as 
largest city 


Sao Paulo 

Zagreb 

Calcutta 

Milan, Naples 

Lahore 

Lodz 

Barcelona 

Leningrad 
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States, the metropolis—defined as much the largest city—is not the capital. 
Further confusion can be avoided by eschewing altogether the words capital 
city. 

In this discussion, the term metropolis will refer to the biggest dty of a 
country. But metropolitan, city, or area will refer to the next few largest 
concentrations of population. These definitions are in accord with the facts of 
Table 2 which indicate that most countries have one outstanding city as well 
as several large secondary cities. 

Just as there is usually a steep drop from the population of the largest to that 
of the next largest city, so there are a series of steep drops down the ranks. In¬ 
deed, the late Professor Zipf maintained that a harmonic degression is involved 
—the symptom of some law of least effort.* Lawfully or lawlessly, there is un¬ 
doubtedly a fairly steep cliff effect. Consequently, a few very large cities 
loom above merely large cities and include a substantial proportion of a 
country’s total population. As a clear boundary line, a population of one 
million might qualify absolutely for metropolitan city status, and two million 
for metropolitan area status. Or the four largest cities or areas of a country 
might qualify relatively. These rubrics qualify the eight American and four 
British cities and areas ^ven in Table 3. 

The Economic Standpoint 

One test of the economic advantage or disadvantage of a metropolitan con¬ 
centration is whether or not the concentration is comparatively efficient as 
indicated by a high measurable return (or output) in relation to measurable 
costs (or input). Measurement is mainly in terms of money or physical 
quantities exchanged. Professor Pigou in his Wealth and Welfare (1912) also 
added stability and equal distribution of returns as other tests of economic ad¬ 
vantage. These considerations will be discussed later along with the advantages 
of variety and the distinction between current efficiency and efficiency for 
future progress. 

In an economy where men and capital and management are free to move 
from one place to another, the more efficient or fittest structure may be pre¬ 
sumed to survive and grow larger. Hence a prevailing large size and 8^® 
may be taken as a first approximation to a test of economic efficiency. Al¬ 
though some cities like St. Petersburg (Russia), Madrid, and Washin^on, 
D.C., were artificially planned as capitals, their subsequent growth or lack of 
growth is what counts in this essentially ecological criterion. 

In Western as well as Eastern civilization, big cities contain a large pro¬ 
portion of the total population. They often appear to have grown out o 
proportion to the growth in the population generally. The trend tow« 
urbanization is a common lament and, by and large, is strongest towar e 

largest cities. ,. j o Tvr 

In the United States, for example, the four largest cities contamed 8.Z pe 

cent of the population in 1890 and 11.0 per cent in 1940. The eight largest 


Jl 


I 




I 

f 



One per cent sample tables. 

Cities of over a million inhabitants onlv* 


88 


THE METROPOLIS IN MODERN LIFE 

cities contained 10.6 per cent of the population in 1890 and 14.0 per cent in 
1940. In 1941, the four most populous standard metropolitan areas held 
16.8 per cent of the population and 17.5 per cent in 1951. The eight most 
populous areas in 1941 contained 22.9 per cent of the population; in 1951, 
they held 24.0 per cent. 

Comparisons of this sort are weighted against the large cities and metro¬ 
politan areas. For changes, if any, in boundaries usually fail to keep pace with 
the overspill and the joining-up or conurbation of several neighboring cities. 
Technically, the city of New York grew from 2.5 million inhabitants in 1891 
to 7.9 million in 1950. But in fact, the city joined with Jersey City, Newark, 
and other existing cities and grew into the New York-Northeastern New 
Jersey standard metropolitan area of 12.9 million souls. 

The understatement by straight comparison of available statistics is still 
clearer in European countries. Here, in the last few years, the metropolitan 
areas often appear to be growing less rapidly than the country as a whole. In 
most large cities, this is probably due to the spilling of the population over 
the administrative boundaries.^ 

Even if we accept officially-recognized city or area limits. Table 4 still in¬ 
dicates that, excluding the United States, eight countries have a single metrop¬ 
olis or metropolitan area engrossing more than 10 per cent of the national 
population. In Canada and Belgium, four metropolitan cities or areas alone 
hold at least 25 per cent of the population. In Australia, nearly one-half of 
the population is in four metropolitan areas. 

Within almost all large countries, therefore, the metropolis and metropolitan 
cities are growing in importance. On the assumption of the survival of the 
fittest, their prevalence constitutes a prima facie case for the economic ad¬ 
vantage of a metropolis and metropolitan cities. Can this ecological hypothesis 
be supported by citing specific economic advantages which outweigh specific 
economic disadvantages? 

In Table 5, a list on each side of the argument is presented as a basis for 
discussion. To the various criteria of efficiency in increasing current production 
and in bettering the pattern of income are also added the criteria of efficiency 
in increasing future income and offering a variety of jobs and services.* 

The list in Table 5 assumes an economic structure of a country in which 
most production is for the market rather than for the producers’ own con¬ 
sumption, and where industrial development has gone some way, but not neces¬ 
sarily very far. Table 2 previously indicated that, on the whole, large countries 
which are least industrially developed, such as India, China, and Pakistan, 
have the lowest percentage of population in a metropolis or metropolitan cities. 

The Noneconomic Borderline 

Since life is a whole, economic considerations cannot be divorced from 
noneconomic criteria. Nor is the borderline between the two always clear, n 
discussing the large city, this border is particularly important because of the 



Table 4 

Proportion of Population of Certain Countries in Metropolitan Concentrations 
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Table 5 

Economic Advantages and Disadvantages op Metropolitan Concentration 
Efficiency in Increasing Current Production Efficiency in Pattern of Income 
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current belief that the metropolis wins on economic advantages but loses on 
noneconomic advantages. Purposely, therefore, our economic criteria have 
been chosen to take into account the polemics of the border. These criteria 
include tests, like equality and stability, that many phiiosophers would consider 
to be relevant to welfare rather than to efficiency economics. 

The criterion of variety in goods and services is especially significant when 
applied to the cultural offerings of cities. Though many persons class cultural 
offerings as noneconomic, they can be subjected to statistical measures and 
often demonstrate economic advantages to the large city. One example is the 
offerings of public libraries. K. S. Lomax* has contended that for cities with a 
population of more than 100,000, no further advantages accrue by reason of 
larger size because the ratio of available books per head does not tend to in¬ 


crease. But this per-head ratio is a fallacious index of the point at issue. A 
dweller in a large city of a million souls has access to, say, 500,000 books; a 
dweller in a smaller city of a hundred thousand souls has access to 50,000 
books. In each case, the ratio of books to persons is one-half. But for a given 
cost, big city people get a far greater variety in the range of books accessible 
to them. That is the point, and it is not entirely noneconomic. 

There is still another example of the variety criterion that most people 

would class as sociological. Yet it is measurable and can be stated in economic 

terms. What size of city is required for a person of certain intellectual interests 

to h^e access, at a reasonable cost in time or money, to the satisfaction of 

a sufficient number of congenial friends? In England educated people are 

choosey and higher educauon is intensive rather than extensive. My own 

experience is that, apart from the special habitat of intellectuals like Oxford or 

Cambndge, a aty of a milUon is required to give me, say, the twenty or 
thirty congenial friends I require! ^ 

. o' criteria, however, does not always 

favor the metropolis. To cite well-known disadvantaces the conPf^^tinn 

each be expressed as economic costs in performine a civen tact_ t 

delay and fatigue, or costs of washing and nines' ‘ask-costs of 


The Economic Tests 

teatop”rtoT°abt5t“TaL“" -"ctropolitan concen- 

.0 efflciency or not in tecSg^rn^etrr^S of 
utcreasrng future income, and in offering a variety of'jobs"arld^e^icT"'^' “ 

Efficiency or Not in Increasing Current Production 

area. The main “other thing” which makes thi<i n * . “ the same 

g wmcn makes this principle unrealistic is the fact 
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that agriculture, including forestry, and some mining must be carried out ex¬ 
tensively over a wide and scattered area. 

Mineral wealth is often concentrated by nature, and metropolitan cities 
could be sited over the main mineral deposits. In fact, all the officially-recog¬ 
nized major and minor British metropolitan conurbations, except London, are 
either on or very near coalfields. But agriculturalists who raise vegetable crops 
and animal livestock must physically live dispersed. 

Nevertheless, the principle of concentration is important. Transport is of 
little value in itself. Yet it occupies at least five per cent of the total working 
force of an industrially developed country and a still higher proportion of 
capital. In any one country, considerable economies would be effected in man¬ 
power, in transport equipment, and in other costs if everyone lived nearer to 
where the goods he consumed were produced. 

Some political scientists and geographers have preached the advantage of 
the physically large country. But to an economist, a small densely-populated 
manufacturing country, like England, holds the advantages of minimizing the 
distance goods must travel to their consumer. To that extent, final costs are 
diminished. 

Even within the small space of England, a certain central area has been 
suggested as the most economic location for most industries. The area has the 
shape of a pentagon and extends northwest from London and includes the 
Lancashire and Yorkshire conurbations. A pentagon is also the shape of 
certain ancient coffins and the area is scurrilously referred to as “the coffin.” 

The point remains, however, that a confined industry is often advanta¬ 
geously placed in economizing transport and communication. This economy of 
concentrated population is evident in public utilities and communications. 
Large cities can generate and transmit electric power and gas cheaper to their 
inhabitants and can bring more people into telephonic communication at low 
local rates than can smaller cities. Postal services and door-to-door delivery are 
also economized. AU England can be served by daily London newspapers hot 
from the press with a far larger circulation and consequent saving in cost than 
any daily in the United States. 

Cost of Procurement by Manufacturers from Primary Producers. 
To an economist, lengthy distances from the primary extraction of food and 
materials are the main disadvantage of the large city. If all primary production 
were fairly evenly dispersed, the pattern of population settlement would be in 
villages and equally-spaced small market towns. An actual example of this 
sjrnmetry is the English county of Hereford, devoted largely to mixed farm¬ 
ing, fruit growing, and its famous breed of cattle.® 

But in so far as primary production is unevenly distributed, long transport 
from one place to another is often required and the big city may emerge as a 
transport center. In fact, many a great metropolis of today, like New York and 
London, found its origin as a seaport or, like Chicago, as a lake port and 
railroad center. Of the forty cities of the world with a population of over one 
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million, at least two-thirds are on naturally-navigable waters. In short, al¬ 
though the cost of procurement of materials is m ainl y a centrifugal force, it 
may give the metropolitan city an economic advantage in certain circum¬ 
stances. 

Localization of a Large Manufacturing Industry. Through external 
economies, industrial localization allows a cluster of small plants in the same 
industry to obtain (on the principle of multiples) the economies of bulk trans¬ 
port, massed resources, and balanced production which large plants enjoy 
internally. For example, goods can be carried cheaply from one factory to 
another on publicly-owned roads. In the jewelry-making quarter of Birming¬ 
ham, one short street “contained forty businesses, twenty-five in the jewelry 
trade and ten working for it as bullion dealers, stone-merchants and scrap and 
sweeping merchants. Work was ‘put out’ if orders were too many, thus adjust¬ 
ing output to capacity. Porters and errand boys and girls ‘toting’ goods from 
plant to plant linked processes, like the internal transport system of a large 
factory, and formed a substantial part of each firm’s staff.’’» Much the same 
m^erfependence of small plants seems to hold in the clothing section of New 


This economy of localization arises independently of market or material 
onentauon. Few of the most highly localized United States or British manu- 
factuimg mdustnes are particularly near their material or markets.® Yet a 

b^ch of manufacture may locate in one place, even though neither its mar- 
Kets nor its materials are concentrated there 

l.rT'Z ' in one center impUes a 
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Now it happens that localized industries are also the industries subject to 
severe unemployment. This may be a mere coincidence. But coincidence or 
not, the correlation is remarkable, at least in Great Britain. Here detailed 
unemployment rales were collected throughout the depression years 1929-36, 
with its Schwerpimki of August 1932. As a rough index of an industry’s lia¬ 
bility to heavy unemployment, we may take a rate of 30 per cent or more in 
August 1932; as an index of relative immunity, a rate of 15 per cent or less. 
To demarcate industries with a low degree of localization—that is, dispersed 
industries—a coefficient of localization of 0.40 may be taken.® Both a co¬ 
efficient of localization and an unemployment rate are calculable'® for 32 
British industries. By this demarcation, 17 of these industries were dispersed 
and 15 were localized. Among the dispersed industries, 13 had a low, only 4 a 
high, unemployment record. Among the localized industries, 2 had a low and 
as many as 13 a high unemployment record. 

Some of the largest of the 13 unstable industries were pottery, cotton, linen, 
and jute—located respectively at Stoke-on-Trent, South Lancashire, Ulster, 
and Dundee. These four communities suffered intense mass unemployment. 
Other large unemployment-liable industries were steel smelting, tin plating, 
shipbuilding and coal mining, located in the depressed areas of South Wales 
and the Northeast. 

Securing and Combining Factors of Production. Economic organiza¬ 
tion and enterprise is largely a matter of bringing together the four productive 
factors of land, labor, management, and capital, in the most efficient propor¬ 
tions. Three of these classical four factors become easier to secure as concen¬ 
tration intensifies. The greater the population within the daily commuting 
radius, the greater is the available pool of skilled or unskilled labor and of 
managers from which to draw. For modem economic undertakings, capital is 
also required in large supply. To judge from evidence offered later, only the 
largest cities seem to provide a sufficiently pooled supply of capital available 
for financing industry. 

The factor of land, however, presents economic disadvantages in the large 
metropolitan concentration. A large concentration means a large number of 
men on a limited area of land. As men compete for this limited land, its price 
or rent goes up. Normally, though with plenty of exceptions, land prices are 
highest in the center of the concentration and along transport routes radiating 
out, star-like, from that center. 

These high prices or rents give priority to uses of land that profit most from 
a central site or access to central site. They drive out uses which find this 
centrality relatively less profitable. Economists speak of the hierarchy of pos¬ 
sible uses of a piece of land" descending from the most to the least profitable. 

Without any deliberate city plarming, the restrictions of the land factor by 
the price mechanism ecologically will produce some kind of logical pattern. 
Land-use maps for large cities in all countries bring out clearly the central sites 
of professional specialists, of financial and commercial houses and of public 
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administration, entertainment facilities, and specialty stores. They also indicate 
the radiating star pattern of more general stores and the grouping of factories 
and homes, usually separately, in the sections between the radii. Factories 
processing heavy goods tend to group around rivers, canals, railways, and 
other means of transporting their materials and products. 

Logical as this pattern may be, it has two main economic disadvantages that 
increase as the size of the city increases. The first disadvantage is that the 
various uses profiting especially from centrality may become so numerous that 
the center approaches complete congestion. At the same time, prices and rents 
of central sites may become prohibitive. Most metropolitan cities have tended 
to counteract this disadvantage either through simple decentralization or 
through the device of a series of coordinated centers each specializing in 
different uses. 


London, for example, contains some of the most famous specialized centers 
or quarters. It has the City for finance; West End, Oxford, and Bond Street 
(three miles from the City) for specialty shops; Whitehall for public adminis¬ 
tration; Harley Street for doctors; the Inns of Court around Chancery Lane for 
lawyers; Soho for restaurants; Piccadilly Qrcus and Leicester Square for en¬ 
tertainment of various sorts; and Pall Mall for clubs. New York has Wall Street 
for finance. Fifth Avenue for specialty shops, and Broadway for entertainment. 
Paris has its Quartier Latin as a university and art student haunt, and its Rue 
de la Paix and Montmartre for visitors’ shopping and night life. 

The second main disadvantage of the land-use pattern of the big city is the 
distance of family homes from the place where the family breadwinner works, 
^e fully-apprenticed medieval worker used to be known as a journeyman! 
The modem city worker might be caUed so, too, for much of his time is spent 
in daUy journeying. True, the journey to work is relieved by transport systems 
ranging from surface streetcars and buses to elevated buses, subways, and 
tubes. But, though the time thus cut down may compensate for the longer 
disUnces. as the city grows the cost to the journeyman grows in proportion 

sewrafn now, 
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Table 6 

The Cost of the Joornev to Work in three British Cities 


Cost per Week 

1 

Percentage of Principal Wage-earners 
in Cities of Varying Populations 

Worcester* 
60,000 (approx.) 

Birmingham* 

1,000,000 { approx .) 

London** 

20,000,000 (approx.) 

None 

75.5 

50.8 

46.4 

0 - 2s. 6d. ' 

16.7 

26.9 

24.8 

2s. 6d. - 5s. 1 

5.8 

18.6 

22.4 (to 5s. 6d.) 

Over 5s. 

2.0 

3.7 

6.4 (over 5s. 6d.) 

Total 

iOO.O 

100.0 

100.0 


• J. GUisyer and others. County Town (London: John Murray, 1946), pp. 106-107. 
The data for Birmingham are expressed here as a percentage of those wage-earners (89 
per cent of the total) who bad a fixed place of work. 

••K. K. Liepmann, The Journey to Work (London: Kegan Paul, Trench, Tribner 
and Co.. 1944), p. 187. 

locally (without cost of travel) only slightly more frequently than the principal 
wage-earner himself. In one of the four boroughs surveyed (Tottenham), they 
actually worked locally less frequently and paid fares over 5s. 6d. more fre¬ 
quently. 

Long daily joumeyings occur not only to work but to school or university. 
Weekly or bi-weekly journeys are taken to central stores. Now and then jour¬ 
neys are taken to hospitals and other central facilities necessary to living and 
earning. The London Transport Board calculated in 1939 that “the burden of 
cost which falls upon the average family in London for transport is about £ 15 
per annum, a sum which is estimated to be equivalent to 8 per cent of the 
average income of working class families.”^* 

In addition to the monetary cost of travel, there is a human or real cost. 

One must add on the human cost, the psychological wear and tear, the 
psychological boredom and harassment and depression brought about by this 
daily shuttling between dormitory and workplace. Consider the number of 
man-hours reckoned in multiples of a million stupidly expended in the daily 
transportation of the human body: minutes and hours which, at the peak of 
traffic, cannot even be utilized in achieving the trivial anesthesia of the daily 
newspaper. Add to this the depression of the uncomfortable journey, the 
exposure to infectious diseases in the overcrowded car, the disturbance to the 
gastro-intestinal functions caused by the strain and anxiety of having to 
reach the office or factory on time. . . 

Emerson said that life was a matter of having good days; but it is a 
matter of having good minutes, too. Who shall say what compensations are not 
necessary to the metropolitan worker to make up for the s^ain and the de¬ 
pression of the twenty, forty, sixty minutes he spends each night and morning 
passing through these metropolitan man-sewers.*® 

The metropolitan city worker is indeed on three horns of a trilemma. He 
either lives more or less centrally and economizes on the land required or 
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Other purposes by squeezing his family into an apartment house. Or he lives in 
suburbia with some land for himself and his family to enjoy, but has a long and 
costly journey to his work and misses many a metropolitan advantage. Or he 
must do without a family. Only occasionally will his family and his work be at 
the same point on the periphery. 

Efficiency or Not in Pattern of Income 

The Stabilization op Incomes. An advantage of the large city (and often 
a cause of its growth) has already been mentioned in the possibility of a local¬ 
ization of a large industry with the attendant external economies. A localiza¬ 
tion of a single industry, however, will not produce a metropolitan-sized city or 
area unless the industry is very large indeed. More frequently, a metropolitan 
city or area contains a localization of several industries offering employment to 
a variety of persons. As measured by my location quotient, seventeen industries 
were found to be localized>» in the British Midland conurbation centered on 
Birmingham. Industrially, this localization of several industries is perhaps the 
outstanding adyantoge of a metropolis. It means that a city can have the econo¬ 
mies of a localization without its major disadvantage of instability and risk of 
mass unemployment in the whole community. 

The highly documented locus classicus of mass unemployment is the British 
depressed area of 1929 to 1935. In South Wales or the Northeast Coast, whole 
distncts had two out of three producers unemployed over several years with 
consequent bankruptcy of retail and other service firms. In these areas, as 
aheady said, only two or three industries were localized, notably coal minine 

®**^®*‘ ®^P'5'>^ding or tin plating. There was little 
wort fit for women. Unoccupation was pUed on unemployment. 
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late and ean^ indush^ engmeenng and 13.7 per cent for the choco- 
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industries performing successive processes; industries serving a number of 
other localized industries, such as die sinkers, stampers, and platers; various 
industries producing parts for other localized assembly industries; and various 
industries using the products of scrap of other local industries.^" These four 
types of linkage have been named vertical, diagonal, convergent, and diver¬ 
gent. The net result is a colocalization of concatenation that carries forward 
and amplifies the external economies of localization. If different markets are 
supplied and different types of labor employed, the whole industrial and com¬ 
mercial structure will presumably not collapse together. Moreover, there will 
be more growing points from which increasing employment in new industries 
can compensate for falling employment in old industries. 

This presumption was tested in the depression of 1929 to 1935. Table 7 


Table 7 

Comparative Measures of Stability of Employment in Various British Areas* 




A verage by Year of Monthly Percentage Rates 


A verage 
for 

1931-38 




of Unemployment 



Area 

1931 

1932 

1933 

1934 

1935 

1936 

1937 

1938 

Great Britain 

22.0 

22.2 

20.3 

17.3 

16.2 

13.9 

10.7 

12.7 

16.9 

Wales 

Birmingham 

33.5 

37.5 

35.4 , 

33.5 

33.1 

31.4 

22.4 

24.8 

31.5 

Conur¬ 
bation* • 

28.4 

27.1 

23.6 

16.1 

11.5 

10.1 

8.1 

11.2 

16.7 

City of 










Birming¬ 

ham 

17.7 

15.3 

12.1 

8.1 

6.6 

5.2 

' 4.3 

7.7 

9.6 


• West Midland Group, Conurbation (London: The Architectural Press, 1948), p. 125. 
•• Median rates of fifteen employment exchange areas. 


compares the unemployment rates during the years of the depression for Great 
Britain as a whole, for Wales (representing a region without any metropolitan 
conurbation but dominated by one depressed area), for the city of Birming¬ 
ham, and for the other fifteen employment exchange areas of the Birmingham 
conurbation. The city of Birmingham had almost the same population as the 
total of these other areas in the conurbation. Both areas had mixed industries, 
although industries were more mixed in Birmingham than in the rest of the 
conurbation. It appears that Birmingham itself maintained employment well 
above the national average. The other areas of the conurbation started with a 
higher-than-national unemployment rate but eventually pulled the rate down 
below the national average. In Wales, the unemployment rate remained high 
and ended at double the national average. 

To the best of my knowledge, no such detailed analysis has been made of 
the industrial structure of areas other than the Birmingham metropolitan 
conurbation. During the depression of 1929-37, London, whose localized 
industries were probably even more mixed than Birmingham,** showed an 
unemployment rate approaching only one-half of the national rate. 
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In the depression period before 1937, data from the Barlow Commission 
emphasize the holding power of the London area, which at that time was 
offering employment to persons unemployed elsewhere. Under the British 
Unemployment Insurance system, the place where a worker’s unemployment 
book was first issued is noted in the book. Taking all books issued in the 
London area in the years up to 1937, only 2.1 per cent of men and 2.0 per cent 
of women workers were found in 1937 to be residing in other regions. 

London, in fact, had the highest stability of all areas. The next most stable 
area was the Midland region containing the metropolitan conurbation of Bir¬ 
mingham, with 4.3 per cent of the men and 2.4 per cent of the women having 
migrated elsewhere. At the other end of the scale, among men workers who 
had originally been issued with books in Wales, 15.9 per cent had migrated to 
other regions; among women workers, 13.8 per cent. In the Northern region, 
equally without a metropolitan conurbation, 13 per cent of the men and 10 per 
cent of the women who had been issued with books in that area were found to 
be working elsewhere in 1937.*® 


The proviso that the colocalized industries must supply different markets 
applies to both London and Birmingham and ensures that the fluctuations in 
employment are dovetailed seasonally.®® In Birmingham, for instance, when 
the motor car industry slumped during the summer, the jewelry and the choco¬ 
late and candy industries boomed. The proviso that different types of labor 
must be employed also pertains to London and Birmingham and the South 
Lancashire metropoUtan conurbation. As revealed in the census of 1931 the 
diversification of jobs here ensured that at least 40 per cent of aU adult women 
liwng m the counUes concerned were gainfully occupied. Simultaneously, 
however, less than 20 per cent of adult women were occupied in the counties 
of GJamorgan and Monmouthshire, located in the South Wales nonmetropoli- 
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Table 8 


Income Levels and Equality in the Largest Standard 
Metropolitan Areas in the United States and 
IN Their Geographical Divisions, 1947-1950* 


Standard 

Metropolitan 

Median 

Annual 

Percentage with 
Income 

Average 
Salary or 
Wage of 
Manu^ 

Aver- 

ape 

Net 
Aver- 
age 1 
Salary 
and 1 
Wage 
1947 

Percentage 
of All 
Factories 
Employing 
Less Than 
Twenty 
Workers 
1950 

Area and 
Geographical 
Division 

Family 

income 

1949 

Less 

Than 

$2000 

$2000 

to 

$5000 

$5000 

or 

more 

facturing 
Employ¬ 
ees 1947 

Gross 

Rent 

1950 

Chicago 

$4,063 

13.3 , 

48.0 

34.7 

$3,157 

$586 

$2,571 

64.0 

Detroit 

3.976 

12.5 

54.6 

32.9 

3,322 

593 

2,729 

70.0 

East North 
Central 

3,428 

21.0 

54.9 

24.1 

3,010 

545 

2,465 


San Francisco 

3,935 

15.5 

52.6 

31.9 

3,220 

495 

2,725 1 

71.8 

Los Angeles 

3.650 

19.9 

52.7 

27.4 

3,118 

536 

2,582 


Pacific 

3J4S 

21.2 

53.4 

25.4 

3,088 

511 

2,577 

— 

New York 

3.695 

17.4 

47.8 

30.4 

3,074 

591 

2,483 

69.3 

Philadelphia 

3,466 

19.4 

54.9 

25.7 

2,876 

535 

2,341 

61.0 

Pittsburgh 

3,344 

18.7 

59.0 

22.3 

3,030 

481 

2,549 

60.0 

Middle Atlantic 

3,402 

20.2 

54.9 

24.9 

2,886 

556 i 

2,330 

— 

Boston 

3,516 

17.1 

56.8 

26.1 

2,775 

619 

2,156 

67.5 

New England 

3,246 

21.7 

57.4 

20.9 

2,670 

541 

2,129 

— 

United States 

3.073 

29.2 

50.7 

20.1 

2,777 

510 

2,267 

68.2 

All metropoli¬ 









tan areas 

— 




2,937 


— 

63.8 

Eight largest 
metropolitan 
areas 





3,088 



66.4 

Smaller metro¬ 









politan areas 





2,808 


— 

55.4 

Rest of United 









States 





2,344 


— 

72.7 


• U. S. Bureau of the Ceosus, County and City Data Book, 1952, Table II. 


average 1947 wage or salary of manufacturing employees only. Here again the 
average income per head of all the big metropolitan areas (except Boston) 
appears higher than the national average ($2,777), or the average ($2,808) 
for the smaller metropolitan areas. Without exception, it is much higher than 
for the rest of the country ($2,344). 

To control the factor of sectional levels of income, data are given for the 
geographical divisions of the United States where the eight largest standard 
metropolitan areas occur. None of the eight areas has a median family income 
in 1949 below the corresponding income of its division except Pittsburgh, 
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where it is 2 per cent below. The proportions above the family income in their 
geographical division shown by the other seven metropolitan areas range from 
2 per cent for Philadelphia to 18 per cent for Chicago. 

In seven out of the eight largest metropolitan areas, the average salary or 
wage of manufacturing employees also is higher than that of the relevant geo¬ 
graphical division. The exception is Philadelphia, which falls 0.3 per cent 
below the Middle Atlantic average. The other seven metropolitan areas range 
from Los Angeles (1 per cent above its divisional average) to Detroit (10 per 
cent above). Among the causes of this higher income and earning power of the 
largest metropolitan areas are the economic advantages of metropolitan con¬ 
centration in production, already listed. A larger balance of return over costs 
in production would have as a consequence more income to distribute. 

Compared with less concentrated areas, the high money income and high 
salary and wage of the large metropolitan areas tend, in turn, to attract popu¬ 
lation into the metropolitan areas and help to account for their growth. Indeed, 
it is maintained that these metropolitan areas must grow mainly by immigra¬ 
tion, since they have a relatively low reproduction rate—a fact, if true,*^ often 
hurled at them in scorn. This may or may not be a matter of scorn. But the 
question here is whether the attraction of high money income is a real advan¬ 
tage when money terms are translated into commodities. 


The chief commodity likely to have a very different money price in towns of 
different size is housing. Column 7 of Table 8 gives the average gross rent** 
paid in 1950 in the eight largest standard metropolitan areas, in their geo¬ 
graphical divisions, and in the United States as a whole. The data show that 
average rent is certainly higher in the metropoUtan areas. But if we subtract 
average rent from average income, families in the large metropolitan areas still 
seem to have an advantage in net income over other families in the United 
States or in their own geographical divisions. For the United States the net 
salary or wage was $2,267 ($2,777 average income minus $510 average rent). 
&ven of the eight largest standard metropolitan areas averaged more than this 
figure; Boston, the single exception, fell 5 per cent below the national average 
Net average salaries or wages in the other seven large metropolitan areas 

ranged from PhUadelphia, 3 per cent, to San Francisco and Detroit. 20 oer 
cent) above the national average. 

If we compare each of the eight largest standard metropoUtan areas with its 
thT division, there is again only one exception to the rule that 

md Philadelphia nse less than 0.5 per cent above their divisional average But 
the other largest metropoUtan areas range above this average from Hr cent 
for Boston to 10 per cent for Detroit and Pittsburgh ^ 
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libraries, parks, sanitation, paved and lighted streets, and policing, which are 
carried further in larger than in smaller cities and towns. 

This argument of greater free services in large cities seems to have a doubt¬ 
ful validity. To start with, it is not true by any means that after a certain size 
of city is passed, more money is always spent in these ways per head of popu¬ 
lation, or that spending more means providing more or better services.^® In any 
event, this type of spending is often an attempt to compensate artificially for a 
natural disadvantage of the large city. The provision of parks compensates for 
the lack of access to country and for the impossibility of city apartment 
dwellers owning gardens. Judging from crime statistics, the more costly policing 
of large cities tries to compensate for the higher tendency of larger cities to 
crime. Pavements and lighting of streets compensate for the slush and danger 
of their intensive use. More ample sanitary and refuse collecting systems com¬ 
pensate for the greater liability to disease of a large congested city and the 
impossibility of the private disposal of refuse. Zoos and at least natural history 
museums might reasonably be considered an artificial compensation for the 
loss of the chance of nature study in the raw. On the other hand, art museums 
and higher education in city colleges du provide something free that is new 
and not usually found in smaller uncongested cities with accessible countryside 
and room for gardens. 

This question cannot be judged adequately without a deeper analysis of the 
statistics of city expenditures and a deeper insight into what the common man 
really likes. Books are written and social research carried on by uncommon 
men. Today such writers, unlike Samuel Johnson and his uncommon con¬ 
temporaries,are mostly country or small-town lovers. But it is more than 
probable that most common men or women in the United States, England, or 
Europe value big city life above access to gardens and country which the 
smaller cities afford. Certainly the typical Cockney felt unhappy when evacu¬ 
ated during World War II to smaller towns; but ien again, the big city may 
be blamed for so conditioning him! 

On the one side of the question, there is Lewis Mumford and his prede¬ 
cessors like Ruskin and Cobbett, who wrote of London as “the Great Wen,’ 
and Shelley with his “Hell is a City much like London—a populous and smoky 
City.”2® On the other side, supporting Dr. Johnson, many people seem to 
prefer window shopping to the equally free nature study. This propensity to 
take delight in the street sights and life of the great city seems the typical 
behavior and ideology*® of the Western masses. The propensity cannot be 
ignored by the economist since it forms part of the basis for consumer de¬ 
mands and standards of living, and for the townward migration of labor and 
management. Much of the Londonward location of industry has been ex¬ 
plained by the yearning of the location-decision-maker’s wife for closer access 
to Oxford and Bond Streets. 

Equalizing Income. Apart from providing more free services, it is difficult 
to generalize whether or not metropolitan concentrations in all countries have 
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the advantage of greater equality among incomes. So much depends on the 
sociological setup. Before its social revolution of 1914 to 1945, which abol¬ 
ished millionaires and deprived all the moderately rich of domestic servants, 
England showed the widest inequality among incomes in rural areas and small 
towns rather than in large cities. Next to agriculture, domestic service had the 
highest occupational location quotients in rural areas and small towns, and 
agricultural laborers had the lowest wages of any large industry for men. At the 
opposite end of the scale, rich families made their homes in the rural counties, 
at least for the fall and winter months, to take the pleasures of shooting, fox¬ 
hunting, and hunt balls. They were known, in fact, as The County families. 
This rural setup of farmers and peasant proprietors, with some small traders 
in small market towns but few hired hands or sporting rich, is probably as 
egalitarian a society as it is possible to have. 

In the United States, a measure of economic equality in various localities is 
provided by the distribution of families into three groups, as in columns 3 to 5 
of Table 8. Equality can be measured as a low percentage of families with a 
median income of less than $2,000 per year or a high percentage between 
$2,000 and $5,000. 


On the first test of a low percentage below $2,000, all the eight largest 
standard metropolitan areas had percentages in poverty lower than the national 
percentage and their own divisional percentage. The difference is particularly 
nodceable in the East North Central division. There 21.0 per cent of families 
had incomes below $2,000, but Chicago had only 13.3 per cent and Detroit 
only 12.5 per cent m this condition of relative poverty. 

Oo the second test of a large middle or lower-middle class, seven out of the 
eight largest standard metropolitan areas fall at or below their divisional per¬ 
centages (Pittsburgh is the exception), but six out of the eight rise above the 

f be explained by the fact that a high 
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prevalence of small firms. employees. It depends largely on the 

A big city is sometimes supposed to imply big firms and giant concerns, with 
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no entrepreneurs in the sense of owner-managers, operated by a bureaucracy 
of top, middle, and supervisory salaried managers. A useful test of this sup¬ 
position is to find the proportion of factories in the area which contain less than 
twenty employees, since the vast majority of these factories are owned singly 
by a small firm. The percentages are given in the last column of Table 8. In 
contrast to the belief that the largest metropolitan areas have relatively few 
small factories, the opposite situation appears to hold. Small firms, as we 
should expect,^’ prevail most in the rural and other nonmetropoUtan areas of 
the United States. But they prevail considerably more in the largest truly- 
metropolitan areas than in the smaller metropolitan areas. 

In the most populous standard metropohtan areas, the percentage of ail 
establishments that employ less than 20 workers is 66.4; in the less populous 
areas, it is only 55.4. The large metropolitan areas, however, show consider¬ 
able individuality. Los Angeles, San Francisco, Detroit, and New York are 
above the national average of small plant prevalence (68.2 per cent); four 
large areas are below the national average. The trend for the larger cities to 
have a smaller average size of plant—measured in terms of the average num¬ 
ber of wage earners per establishment—becomes clear in Table 9. 

Table 9 

Relation op Factory Size to Size of City in 
THE United States, 1940 

Number of 
Cities 

14 
29 

49 
7 

13 
18 
33 
28 

50 

• Simple average. 

The explanation for this unexpected negative correlation between factory 
size and city size is connected with the economics of localization already noted. 
If a local cluster of small plants can obtain externally the economies which 
large plants enjoy internally, localization of an industry in a city will enable 
small plants to survive by undertaking linked specialized processes, services, or 
products on a fairly large scale. The small plants can always get the services, 
materials, and labor they require on the spot. Among specific industries, manu¬ 
factures with a very high coefficient of localization tend to be enterprises with 
a medium or small plant size.“® This correlation is particularly true of Britain, 
it is traceable in the United States, too. 


Number of Wage Earners 
per Establishment 

{Unweighted moving averages of three 
size-class averages) 

302 ^ 

42.0 

51.0 

59.1 

60.6 

60.6 

64.6 

65.0 

65.9 


Classes of Size 
of City 

{Population in Thousands) 

500 and over 
200 to 499 
100 to 199 
90 to 99 
80 to 89 
70 to 79 
60 to 69 
50 to 59 
40 to 49 
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Efficiency or Not in Increasing Future Income: Progress 

Economic progress may be defined as an increase over time in the efficiency 
or economy with which material or human resources are turned into goods and 
services. Among the historical examples of economic progress within nine¬ 
teenth-century Britain and mid-nineteenth to mid-twentieth-century North 
America, the outstanding factor is the appUcation to industry of scientific 
observation and experiment. In the early stages of the Industrial Revolution 
scientific thought was not typically applied in the larger metropolitan cities’ 
One connects the EngUsh developments with Arkwright and Crompton in 
Lancashire, and with Watt in Scotland. Birmingham, and the mining areas, but 
not with innovation in London. 


Today the apphcation of scientific thought is no longer the work of an 
mdividual gemus at the industrial front. It proceeds mainly by the systematic 
research oHeams m large laboratories buUt in certain places specificaUy for the 
purpose The exchange and communication of ideas is now all-important. 
Rese^ch is likely to be localized in the larger centers of the industry, if not in 

specializing generaUy on research. Large metropolitan cities 
may tiius be expected to play a large role in making progress possible 

ms hypothesis can be tested by the proportion of scientific workers of 
different ^ades located m various places. Table 13 (to be discussed later) 
mcludes these facts among its calculations of the industries and occupations 

would "mTffiematic^rey^td^^^^ 


37 e SS o fwtr 

32 per cent of lab chemists, a quotient of 2.6 

“iSS'j \ts:sz tir- 

■ q" oVem of ^6 - “^-8 --ntific instruments, a 

strumentfaqlio'Snf52*.™*’*°^^‘* “ making electrical measuring in- 
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17.5 per cent of all workers employed in making mechanical measuring in¬ 
struments, a quotient of 1.6 

In Britain, industrial firms with plants scattered throughout the country tend 
to place their research laboratories m London or some large metropolitan area 
like Birmingham or Manchester. In its report for 1948-1949,80 the British 
Department of Scientific and Industrial Research lists 37 industrial research 
associations. Of the total of 41 laboratories or experimental stations in these 
37 associations, 19 are in the London area, 3 in Manchester, 2 in Birming¬ 
ham, and I in Glasgow. Though the industries concerned are scattered 
throughout the country, 25 out of 41 of the research centers are in one or 
another of the four British metropolitan areas.®^ 

Efficiency or Not in Offering a Variety of Jobs and Services 

Variety. The variety of economic activities carried on in any city or area 
can be measured statistically. A precise measure is the coefficient of specializa¬ 
tion which was applied to each of the states in the United States by the United 
States National Resources Plaiming Board in its Industrial Location and Na¬ 
tional Resources published in 1943. A coefficient of 1.00 denotes the highest 
theoretically possible specialization. The coefficient of 0.00 denotes no spe¬ 
cialization; that is, perfect reproduction of the national economic structure. 

Specialization is the opposite of variety. Thus a comparatively high spe¬ 
cialization coefficient shown by such states as North Dakota (0.354), South 
Carolina (0.370), and Arkansas (0.371) which specialize in agriculture, or by 
the District of Columbia (0.390) which specializes in government, may be 
looked upon as a low coefficient of variety. On this interpretation, the states of 
widest variety were Missouri (0.107) and Indiana (0.108) with no great 
deviation from the national structure. These two states mixed agriculture and 
the various industries and services in ratios much like the national proportions. 

Unfortunately, this coefficient has not been worked out for metropolitan 
areas or cities. But a coarse measure of specialization—in manufacturing only 
—can be obtained by adding up the number of separate individual industries 
listed for each metropolitan area in the United States Census of Manufactures. 
No industry is listed unless it employs at least one hundred workers. 

In the standard industrial classification used in the Census, 450-odd indi¬ 
vidual manufacturing industries are denoted by a four-digit code. Out of a 
possible 450, the eight largest standard metropolitan areas each have one 
hundred or more workers in from 68 to 260 individual industries. These areas 
are ranked in Table 10 by numbers of employees in manufacture. The number 
of their individual industries declines as the total number of workers falls, but 
not continuously. Detroit and Pittsburgh, and to a lesser degree Chicago, ap¬ 
pear to engage in relatively fewer individual manufactures than their total 
number of manufacturing employees might warrant—a deviation related to the 
localization of particularly large individual industries in their midst. 

This variety of individual industries offering a substantial chance of employ- 
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Table JO 

Localization of Manufacturino Employment in the Lasoest 
Standard Metropolitan Areas in the United States 


Largest Standard 
Metropolitan 
Areas 

Number of Employees 
in 

Manufacture 

Number of Individual 
Industries Employing 
100 or More Workers 

New York 

1.604,184 

260 

Chicago 

945.326 

167 

Detroit 

555.788 

63 

Philadelphia 

532.492 

175 

Los Angeles 

358.772 

173 

Pittsburgh 

337.974 

68 

Boston 

271,273 

132 

San Francisco 

163,641 

94 

Unweighted Avera^n 

.148 


ment (at least one hundred jobs) contrasts with the situation in the smaller 
metropoUtan areas. Each of the eight largest areas has more than 
160,000 m manufacture; the average of the substantial variety of their manu¬ 
factures IS 148. But at the other end of the scale, areas with 50,000 to 60.000 
employed m manufacture have an average of 17 individual industries with 
substantial employment; for eleven areas with 40.000 to 50,000 so employed 
an average of only 12.« Apart from the instabUity that may result if a few 
® or liable to depression, this lack of variety im- 

™ acqSsMs 

Within a large city may imply a further advantage. It 
S i speciahzed, rarer activities come into existence which 

newssaiy conditions for effective fuU use of specialists. 

ingroup” of localization of the printing and publish- 

»i,!f ^ “ mdustnes. General commercial printing is an individual indn^trv 

«1mrTurth? 1“' -tropomau a^eas "C 

activity of publishin^r publishmg penodicals, and the still rarer 

of ml2'.^:e“^t”trplTee?r40 00 ?i^^ 

Of Manufactures Ai^o7ir tL separately analyzed in the Census 

vidual (four-digit codel^Drint^?'^”,^’ containing indi- 

hundred employees each 

vidual indusMes with at leaTnnrt, T T ^ “di- 

iog group were croL^ated r-P^^g “'I P^bUsh- 
metropolitan areas. fifty-four industrial 

As Table 11 indicates, commercial printing is carried on in nearly aU census 
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metropolitan areas, and newspaper publishing in one-half of them. On the 
other hand, periodical publication and other printing services, and particularly 
publishing and printing books, generally take place in only a few of the larger 
communities. Of the twenty metropolitan areas offering substantial employ¬ 
ment (100 jobs or more) in periodical publication, only seven or 35 per cent 

Table 21 

Industrial Metropolitan Areas in the United States 
WITH Printing and Publishing Industries 
Employing at Least One Hundred Workers 
Each in the Year 1947 


Industry 

Industrial Metropolitan 

Areas Containing the Industry 
(Out of a Total of 54 Areas) 

Commercial PriDting 

48 

Newspaper 

27 

Lithographing 

22 

Periodical 

20 

Photo engraving 

17 

Typesetting 

U 

Miscellaneous publishing 

10 

Bookbinding 

9 

Engraving and plate printing 

4 

Publishing and printing books 

4 


have a manufacturing population of less than 100,000. This is about half the 
percentage which would be expected on the basis of population size alone. For 
63 per cent of the fifty-four areas listed in the Census of Manufactures have a 
manufacturing population of less than 100,000. The book publication and 
printing industry is still more selective of the larger metropolitan areas. New 
York, Chicago, San Francisco, and Milwaukee are the only four areas where it 
substantially occurs. 

For the eight largest standard metropolitan areas, Table 12 sets forth the 
distribution of printers and publishers, omitting the more ubiquitous commer¬ 
cial printing. These eight areas hold only 24.1 per cent of the national popula¬ 
tion but contain 32.6 per cent of newspaper workers and 62.9 per cent of other 
non-commercial printing and publishing employees. They are also pre-eminent 
in certain varieties of service, such as wholesaling, finance (with insurance and 
real estate), and personal business and repair services.®® With 24.1 per cent of 
the national population, the eight areas have 35.6 per cent of all active pro¬ 
prietors and paid employees in personal, business, and repair services; 38.2 
per cent of all wholesale employees; and 41.4 per cent of all employees in 
finance. The relevant location quotients are 1.5, 1.6, and 1.7.®^ 

New York is pre-eminent among the big eight in three of the four columns of 
Table 12. Nowhere does its location quotient fall below 1.4; in publishing 
books and periodicals and printing services it is 4.0. Chicago has quotients of 
between 1.4 and 3.5; Philadelphia, quotients between 1.2 and 2.6; San Fran- 



Table 12 

Employment in Various Industries and Location Quotients (lq) 
FOR THE Largest Standard Metropolitan Areas in the United States* 
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cisco, between 1.1 and 1.9; and Boston, between 1.3 and 2.5. QuoUents below 
unity indicate a lower than national proportion of persons engaged in the 
activity. Such quotients appear in Los Angeles and Detroit in publishing 
periodicals and printing services, although for the other three activities, their 
quotients are 1 or above. Pittsburgh fails, however, to show quotients above 
unity in the majority of columns. 

If certain qualitative structural characteristics possessed by the largest cities 
are required for meUopoUtanship, Pittsburgh and Detroit may, perhaps, faU to 
meet the requirements. In Britain, the same qualitative failure would also have 
to be recorded by the metropolitan area of Birmingham and the Black Coun¬ 
try. Its proportions of the labor force in services associated with most metro¬ 
politan areas (including some to be indicated later) fall well below the 
national averages.®* 

This brings forward the question: when is a metropolis not a metropolis? 
When, to be exact, may a metropolis possess the disadvantages of concentra¬ 
tion without its advantages? Perhaps the best approach is to bring out certain 
common characteristic qualities of three areas of cities which are acknowl¬ 
edged to be metropolitan by the cosmopolitan world. Table 13 gives the loca¬ 
tion quotients of certain activities that are highly localized in New York, 
London, and Paris within their own national structure. Government activities 
are omitted since we specifically disallowed the metropolis as necessarily 
carrying the connotation of a national or state capital.®* 

The first characteristic quality of large metropolitan areas is the function of 
acting as headquarters of finance and of certain business services like account¬ 
ing and technical advice. As the high quotients in Table 12 for Chicago and 
San Francisco remind us, in a large country this function requires regional as 
well as national headquarters. A second metropolitan function is communi¬ 
cation, represented by the publishing of newspapers and of periodicals and 
books and by various publishing and printing services. Here again Table 12 
shows that regional as well as national headquarters are required. A third 
metropolitan function is that of leading scientific progress, a function found 
pre-eminently in New York, London, and Paris, but not very visible in the 
statistics of any regional metropolis in the United States.®® These three metro¬ 
politan functions suggest that the metropolis is a clearinghouse as well as a 
reserve or pool of distributable resources and a brain and nerve center for 
economic action. 

In the metropolis, regional and national inventories or pools of stocks are 
accumulated for distribution by wholesalers. Pools of liquid funds are ac¬ 
cumulated by b anks and insurance oflSces. New scientific ideas and inventions 
are thought out and experimented upon; if hopeful, they are made public or 
communicated privately; and if the hopes are accepted commercially as good 
risks, they are financed so that capital equipment may implement the com¬ 
municated ideas. 

In measuring communication by private contact, we can point to the high 
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location quotients (see Table 13) in London for consulting engineers (2.2) 
and consultants in chemistry (2.2), in Paris for engineers (3.0) and tech¬ 
nicians (3.0), and in New York for business services (1.7). The preponder¬ 
ance of stenographers and clerical workers in all three cities also indicates the 
concentration on non-printed paper work, which is still the main means of 
communicating ideas privately between persons. The quotients indicating local¬ 
ization of communication in New York (1.5) and of postal, telegraph and wire¬ 
less conununications in London (1.7) are also significant in this connection. 

The comparison of the three cosmopolitan centers makes it possible to find 
new common functions beyond those of commerce and finance, scientific prog¬ 
ress, and publication and communication. New York, London, and Paris are 
all pre-eminent in economic activities catering to a variety of tastes ranging 
from cultural to luxurious, from literary and artistic to sheer love of finery. Just 
as science and the application of scientific invention in industry seem to pre¬ 
occupy the metropolitan city, so does art and applied art, especially in clothing 
and in fancy luxury goods, whether of textiles, leather, precious metals or 
artificial flowers. 


Table 13 shows that the number of individual industries of this sort with 
high location quotients in New York and London is fairly overwhelming. But 
though Paris is the most famous for art and artifice applied to clothing, the 
statistical evidence is less plentiful. This is partly due to the fact that the census 
occurred so soon after World War 11. It is also due to the fact that the French 
census did not distinguish between haute couture and plain couture, which is 
so widespread over France. At any rate, no other center for applied arts ap- 
in addition to the metropoUs of Paris, and this is also true of Great 
Bnt^ and the United States. For the whole apparel group of industry. New 
Y(^ has a location quotient of 3.2; Chicago has a quotient of only 0.7. 

^e cosmopolitan metropoUs also specializes in entertainment. In New York 
a high quohent (1.5) is shown for the amusement, recreation, and related 
^oup of mdustnes and in London for the theaters, cinemas, music halls, and 

ActorTLfovi' th ^ appear for individual occupations. 

Actors are over three times as numerous in New York (3.6) as a level disper- 

^n over the country would warrant. In London the actors’ quotient is ?4 
cWes to P»H r':r in toe Jo cosmopolTj 

nnd mSifSs (2.6) “ “ (4.5) 

P^ponderates in all toesc cities in the (orm of 
wSe“ P^P-’^io" ‘o total nmS of 

houses and suit aU tastes and jl soiS of 
other functions of toe metropolis would probably appear if toe statistics had 
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Occupations and Industtues wtth High Metropolitan Localization 
Measured in Location Quotients for New York, London, and Paris 
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Table 13 (confd.) 
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* Based on total employed in England and Wales. 

See Footnote 37 for further notes on Table 13 (page 123). 
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been broken down fine enough in the census. Medical specialists, for instance, 
concentrate in London. But the census does not distinguish specialists from the 
more numerous general practitioners who are dispersed, so that the specialists’ 
pattern of concentrated location is blurred. 

Hierarchy of Services. Can some persistent hierarchical pattern be estab¬ 
lished m the variety of services offered by cities of different sizes up to metro¬ 
politan dimensions? In a survey of Worcester, England.^o population 60 000 a 
series of superimposed location patterns of economic and social services we’re 
^entified. Food stores, primary schools, and pubs were completely dispersed. 
Clothing stores, cafes, libraries, secondary schools, and clinics were semi- 
dispersed in suburban centers as well as the main center. Specialty stores, 
hotels, hospitals, a hve-actor theater, and a technical college were only in the 
mam center of town. A larger city, say, of 100.000 to 200.000 or a metropoUs 
of over a million would each provide a further superstructure to these series 

ant?r 17^ T' ^ concludes that "a region can give its inhabit- 

nril I commercial services when the population of its 

Lt somewhere m the neighborhood of 100 to 200.000,and 

that in the case of the other service industries, a smaller population wUl gen¬ 
erally suffice. It depends, of course, on what services Clark has in mind But 
the actual pattern found in the United States and BritairSoernot Toear to 
support his dictum so far as the services of financing industry expert sMciaUst 
ad.ce or of scientific industrial research and devefopmenraVe con^S 

eludes universities^ .. . ‘ 2 >crvice (CJark himself m- 

“"St:-rr 

most cities and towns althouch regularly performed in 

Still other activities ar’e plrS^rtd d^- 

above certain sizes and tend to be ubSm, 

are Siedlfmosttw^ ""Canrbrew^^ 



116 


THE METROPOLIS IN MODERN LIFE 

locals (“catering and victualling”). These activities are usually performed dis¬ 
proportionately; that is, workers engaged in them form a larger proportion of 
the total of all workers in towns than in the nation as a whole. 

An example of a persistent retailing pattern was found in English market 
towns in the West Midland Group’s survey of Herefordshire. Each of the six 
market towns showed only a slight deviation from 22 per cent of the total of 
workers in retailing, though only 11.7 per cent of workers were retailers in 
England and Wales as a whole.^* 

Metropolitan Area {over 1,000,000 population) 

Finance and business services 
Book and periodical publishing and printing services 
Science 
Arts 

Applied arts 
Entertainment 

Large City {200,000 to 1,000,000 population) 

Wholesaling 
Public services 
Newspaper publishing 

Middling City {25,000 to 200.000 

Public utilities 
Commercial printing 
Baking and bottling of beverages 
Construction activities 
Professional services (school teachers, 
general practitioners, and so on) 

Eating and drinking locals 
Retailing 

Fig. 1. The Hierarchy of City Functions. In the figure, each vertical line 
represents one city; its height indicates the extent of the city’s functions. For 
every 64 middling cities, there are approximately 8 large cities and 1 metro^ - 
itan area. Middling cities generally perform only the functions listed, such as 
public utilities, commercial printing, and so on. In addition to all middling-city 
functions, large cities contain activities like wholesaling which no middling city 
performs. Finally, metropolitan areas carry on all large-city functions Md so 
other activities, such as finance and business services, found exclusive y m 
metropolitan communities. 
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In the United States, the structure of 484 cities with more than 25,000 in¬ 
habitants shows that 71 per cent of them have over 19 per cent of their 
workers in trade, though 18.8 per cent is the national average in trade. If we 
cut out towns that have no hinterland and are mere suburbs next to other 
suburbs, at least 80 per cent of towns over 25,000 would persistently show this 
above-average retailing activity.-*^ The disproportion of traders on the average 
of all cities of given size, however, is not so remarkable as the persistence of 
the trend toward some disproportion. While only 4 per cent of the 484 cities 
had a proportion in trade less than 15 per cent, at the other end of the scale 
only 3 per cent had over 30 per cent in trade. 

Another test of the persistence of retailing applies to 147 census metropoli¬ 
tan areas of all sizes. If they are ranked in order of retail sales and of popula¬ 
tion,only one-eighth deviate in sales rank more than 20 per cent from 
population rank. And none of the eight largest truly-metropolitan areas devi¬ 
ates in rank to that extent. 

Persistent disproportion could probably be similarly shown by all cities over 
25,000 in professional services. Although the persistence appears less, it also 
occurs in commercial printing and public utilities.''^ In professional services, 
the average proportion in cities of different size appears to have ranged in 
1940 only from 8.3 to 10.0 per cent of total employed persons, and the aver¬ 
age for each size range was always above the national proportion of 7.3 per 
cent.'*® 


Other economic activities are not so persistent in all cities. Wholesaling,®^ 
public services, and newspaper publishing are performed in most of the large 
and very large cities, and substantially only there. Still other activities, like 
finance and business services and book and periodical publishing and printing 
services, are very large city functions which are performed, as already shown, 
in most of the large metropolitan cities and generally only there. 

The variety of activities of a metropolis, therefore, includes highly special 
activities which only it performs on any substantial scale. The word hierarchy 
can perhaps again be appropriately applied here. Fig. 1 presents cities of three 
extensions or heights of function. In hierarchical terms, most cities may, like 
priests, be performing only routine activities. But rising or towering above this 
rank, Uke bishops or archbishops, are cities which conduct routine services like 
retailing but also spread upward into other and more unusual varieties of work. 

Only the metropolis can furnish a market which is sufficiently large to sup¬ 
port the performance of the most highly-specialized activities. Though rarely 
demanded, these functions may be of great importance to the organization, 
progress, and culture of the whole country. In addition, the variety of activity 
economically possible in a large metropolis at the top of the hierarchy is of 
advantage to the individual producer and worker who, without leaving his 
home, has a choice of occupation and trade to fit his talents, and to the con 
sumer who has a choice of goods and services for life and leisure. If the con 
cepuon of standard of Uving includes a wide choice in services and the use 



118 THE METROPOLIS IN MODERN LIFE 

of leisure, the metropolis with its variety of services and entertainment presents 
the higher standard of living. 

But this standard of living may be bought at too high a cost. In particular, 
one variety of the use of leisure is absent—namely, easy access to the country¬ 
side—an amenity which many people like and which more, perhaps, ought 
to like. The more general costs and disadvantages of metropolitan concentra¬ 
tion were previously set out in Table 5 above. This Table may, indeed, serve as 
a summary of the arguments presented on either side of the balance sheet. 


Conclusion 

This discussion has attempted to draw up a balance sheet of the economic 
advantages and disadvantages of metropolitan concentrations as they have 
actually developed. But before finishing, some observations should be ventured 
on the resultant. Is there a net profit or loss in these existing concentrations, 
or indeed in any concentration of metropolitan dimension? 

To the more generalized of these two questions, the answer is probably yes. 
It is an economic advantage to the business, scientific, and cultural life of a 
country to have at least one large metropolis, and to have more than one in a 
country covering a wide area. This metropolis must be a large concentration 
of population if it is to provide at one spot a sufficient concourse of supply 
and demand in certain activities where the resources and the market are 


rare. 

Scientific progress, for example, requires contact and discussion between 
unusual men with a variety of experience, like pure scientists, applied scientists, 
consultants and experts, business promoters and entrepreneurs. Art equally 
requires a concourse of able students and teachers and of appreciative dis¬ 
cerning and wealthy patrons, all of whom, in Great Britain and the United 
States at least, are comparatively rare in the population. Nothing less than a 
city of a million people would yield the necessary minimum of, say, twenty 
able students, three inspiring teachers, and one appreciative millionaire or two 
half-millionaires. Able practitioners, teachers, and appreciators of the applied 
arts, such as the haute couture, are more numerous, since there is obviously 
money in it. But to be economic, their activities must still be localized on a 

fairly large scale. 

Samuel Johnson remarked one day in 1769; 


The happiness of London is not to be conceived but by those who have been 
in it. I will venture to say. there is more learning and science ^ 

circumference of ten miles from where we now sit, than in all the rest ot 

^Bosweuf^e only disadvantage is. the great distance at which people live 

/oWn°Yes“sirTbut that is occasioned by the largeness of it. which is the 

cause of all the other advantages. . 

Boswell: Sometimes I have been in the humour of wshing to retire to a deser . 

Johnson: Sir, you have desert enough in Scotland. 
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In this passage, Johnson three times hits the nail on the head. First hit: the 
metropolis has a high proportion of scientists and learned men. As a friend 
of Sir Joshua Reynolds and Dr. Burney, Johnson presumably would include 
artists and musicians, too. Second hit: the metropolis must be large in order to 
supply and sustain economically the high proportion of scientists and learned 
men which is necessary for the happiness and other advantages arising from 
numerous contacts and discussions. Third hit: this high proportion in the 
metropolis unfortunately means that other areas are disproportionately de¬ 
prived and may become intellectual deserts. It is to avoid such deserts that 
regional concentrations do occur in large countries in such communication 
functions as the publishing of newspapers, periodicals, and books. Deserts are 
avoided also by instituting regional universities, university colleges, and radio 
stations. This institution is a clear pattern (partly deliberately planned) in 
England, Wales, Scotland, and Ireland. In small or middling-sized countries, 
if there is no outstanding metropolis, the activities admired by Johnson might 
not occur at all because of insufficient concourse. 

To say that some metropolitan concentration is necessary for business or¬ 
ganization, for the arts and applied arts, and for science and the applied 
sciences so important for economic progress, is not to say that the existing 
metropolitan concentrations are justified by a balance of economic advantages. 
Far from it. All existing concentrations probably have several industries and 
services that could well be decentralized and dispersed. It is naturally difficult 
for economists in any given metropolitan area to suggest what activities should 
be discarded, though some have braved it out. 

The West Midland Group, for instance, suggested that certain industries in 
the Birmingham area were not necessarily so linked with the conurbation’s 
main industries that the area would suffer economically from their removal. 
One of the main industries of the conurbation is the assembly of automobiles, 
and the rubber tire industry existed beside it within the city. Such close con¬ 
tact was not necessary. It was argued that “the tire is not such a part of the 
car as requires continual adjustment (of design) to needs, and more than half 
the tires are for replacement and not for original assembly. In fact the Ameri¬ 
can rubber-tire industry is localized at Akron, Ohio, some considerable dis¬ 
tance from the center of the motor car trade in Detroit and surrounding parts 
of Michigan.’’** ^ 


On the whole, the large manufacturing metropoUs can probably be most 
easily reduced without loss of metropolitan function—in Britain, Birmingham 
and Southern Lancashire; in the United States. Detroit and Pittsburgh But 
undoubtedly every metropolis contains some elements that could be dispersed 
r at least decentralized without economic loss, thus reducing the toial con- 

S selection 

ha« "'‘tional authorities 

have put forward pleas- for the greater dispersal of specific activities In 
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Britain, at least, some of these pleas have been converted into plans, the plans 
formally carried into law, and the law actually executed.®^ The most notable 
planned and executed decentralization has been under the Distribution of In* 
dustry Act of 1945. This Act was passed by Sir Winston Churchill’s wartime 
coalition government, not by a purely labor government. Thanks to the refusal 
of licenses to build and to the nonallocation of timber and steel, since 1945 
many factories and extensions to factories have been prevented from being 
built in the metropolitan areas of London and Birmingham. They have been 
built instead in regions, called Development Areas under the Act, which were 
greatly “depressed” in the 1930’s. Though the number employed in these de* 
velopment areas in 1939 was only about one-sixth of the number in the whole 
of Great Britain, the areas were granted two-fifths of the value of all new 
factories completed or occupied between January 1945 and April 1953. 

The policy of dispersion from congested metropolitan areas to a whole new 
region is being supplemented by a policy of decentralization from congested 
metropolitan centers to the metropolitan outskirts. The New Towns situated 
at a radius of about thirty miles from London’s center are designed not as 
dormitories but as self-sufficient employment units. Though not always stated 
explicitly, this policy of decentralizing industry and population rather than 
dispersing them over a large area has an advantage in preserving a certain 
continuity for the life of the metropolitan family and for the life of the firm 
too. It also preserves certain metropolitan amenities. Even though they live 
thirty miles away, members of a family can still occasionally consult a metro¬ 
politan specialist, visit a metropolitan theater, or attend a metropolitan “street¬ 
car” university. And even though thirty miles from the industrial center, the 
staff of a firm can consult business experts and make easy contact with sup¬ 
pliers, with markets and with servicers, and thus keep many of the advantages 
of industrial localization. 

How far will such dispersion and decentralization occur ecologically with¬ 
out some form of state planning or regulation? Immediately after World War II 
some factory dispersion occurred in the United States without state planning.®* 
Industrialists at that time found a more ample reservoir of labor in the smaller 
cities. These small reserve pools may have formed, however, as a result of the 
lack of new house building during the war which restricted the geograpWca 
mobility of labor. As renewed building in metropolitan areas gives additions 
house-room, it is not certain that labor may not move into the large cities and 
form pools again. 

My conclusion, then, is that some degree of metropolitan concentration is 
an economic advantage, but not all of the actual amounts and kinds of metro¬ 
politan concentration that exist in the world today. The practical task is to 
distinguish between the two and to cut out the disadvantageous concentratj^s. 
And this task involves the further question as to who is to undertake it. Who, 
if anyone, is to be charged with discovering the balances of disadvantage an 
executing the necessary reorientation? 
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The first question is more easily answered than the second. Research in land 
economics, so ably pioneered at Columbia University, should itself be dis¬ 
persed over the universities of the world. The findings of research should be 
put at the disposal of the executives in reorientation, whoever they may be, 
whether multiplant business executives, regulatory control commissions, or 
national, state, and city planners. Here at universities we are concerned with 
gathering and communicating knowledge to whosoever may make use of it. 
But the gathering must be scientific and broad-bottomed. This chapter has, 
I hope, at least illustrated how many of the economic and sociological prob¬ 
lems of concentration are common to different nations, and has perhaps 
demonstrated the scientific value of international comparison. 
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The subject of efficiency and inefficiency in the locational distribution of 
urban activities deals with the structure and arrangement of land uses. The 
presumption inherent in the topic is that locational maldistributions exist in 
the metropolis which impair its efficiency. This presumption is validated by 
Miplc evideDce all about us. ^ 

But problems of locational maldistribution do not occur exclusively in 

villages, towM, and cities. To ascnbe the problems of the city merely to size 

L^’tion^ ^oth •" Srowth process through decon¬ 

centration. Both this assumpuon and impUcation are questionable. 

tn growth is but one of many forces contributine 

.SeoJrZi •“ — -van- 

everySitag we« at ffieTamTo*? ^ overcoming space. If everybody and 
of overcoming space and ffi would be no costs 

activities would L at’ a maS^umT? ® Vocational distribution of urban 
world. This disutility of (S!ce is the ^ inherent in our physical 

the distance, the a^aSlbtran of 

portance of the contart t« fi,« overcommg the distance, and the im- 

People want *0^70^ sl^ 

m terms of value and becomes £ econordc^^ P^f^rcnc^ is expressed 
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In the costs or disutility of distance, we have one test for the efficiency of 
the locational distribution of urban activities. This cost is economic rather ffian 
physical; it is space relationship evaluated in view of its importance to those 
individuals and firms concerned. 

In addition to costs of distance, there is a second measure of urban effi¬ 
ciency. It is the equitable distribution of the burden of locational costs in 
accordance with benefits received and in proportion to the responsibility for 
their creation. This is a basic economic criterion which is inherent in the 
operation of the market mechanism. 

Thus two criteria of urban productivity erist. They are to minimize the 
social costs of distance or space and to distribute locational costs equitably in 
accordance with benefits received. These are economic tests in the sense that 
they are made on a scale of costs which serve as the basis of market transac¬ 
tions. They are also social tests in the sense that the underlying criterion is 
the welfare of the community. 

The balance of this chapter will discuss some of the manifestations of urban 
efficiency and inefficiency and evaluate them in light of our stated objectives. 
First, however, the principles of urban growth and structure in an economic 
context will be briefly reviewed. 

Principles of Urban Growth and Structure 

In a study made for the Regional Plan of New York, Robert Murray Haig, 
a long-time member of the faculty of Columbia University, set forth concepts 
which are the cornerstone of modem urban land economics.^ Subsequent land- 
economics studies have contributed little more of theoretical value to Haig’s 
explanation of why we have cities or his rationale of their internal functional 
arrangement. Economists, however, have filled out the descriptive material 
and developed practical applications of theory to business and planning prob¬ 
lems. In theory, neo-classical market concepts have been reconciled with 
Haig’s fundamental explanation of human behavior. The human ecologists 
have also enriched our understanding of cities by applying concepts from the 
natural sciences to human behavior in urban areas. But all in all, we have not 
marched forward far from the point to which Haig advanced in 1926. 

In discussing problems of urban growth and structure, the urban organiza¬ 
tion of society may be explained by the socio-economic activities which call 
for the concentration of people, buildings, and machines within a relatively 
small area. Cities are, therefore, a physical adaptation to man’s requirements, 
primarily but not exclusively for production and consumption. With respect 
to their location, Haig notes that “the most favored spots are those from which 
the richest resources can be tapped with the lowest transportation costs. * 
Since the greater share of the total available labor force is not required to 
perform the work of primary extraction or to operate the transportation sys¬ 
tem, it is “economically ‘foot free’ in the sense that it is under no economic 
compulsion to live ‘on the land.’ ” 
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But for the most part, the foot free population must carry on the processes 
of production and consumption at the same place. It follows, then, that the 
most advantageous places for both production and consumption are in cities 
which are most favorably located with respect to raw materials. At these 
convenient assembly points, employment opportunities are available in process¬ 
ing, manufacturing, distribution, and related business functions. Also the richest 
assortment of consumption goods may be supplied at the lowest cost. Haig 
says, “instead of explaining why so large a portion of the population is found 
in urban areas, one must give reasons why that portion is not even greater. The 
question is changed from ‘Why live-in the city?’ to ‘Why not live in the city?’ ” 

Despite certain qualifications, the fundamental principle of Haig’s thesis is 
that from the standpoint of transportation efficiency, urban concentrations are 
the points of lowest cost in the processes of production and consumption. 
Note that the core of this explanation is physical. For concentrations of people 
and things are the result of efforts to minimize the costs of friction—costs of 
overcoming the friction of space. Space relationships, then, are primary factors 
in the existence of our urban organization and in the location of our urban 
centers. Cost, an economic factor, and more specifically, the minimization of 
cost, is the controlling force. 

The locational pattern of urban areas, consequently, is a reflection of basic 
economic forces. And one part of the economic mechanism of society is repre¬ 
sented by the arrangement of people, buildings, and activities in urban con¬ 
centrations at strategic points on the web of transportation lines. In extending 
this point of view further to the internal structure of cities, we shall discuss 
three essential concepts: location, enterprises as packets of functions, and the 
dimensions of the cost of friction. 


The Concepts of Location, Functions, and Friction 

Location refers to the unique complex of space relationships within which 
each site is fixed at a given point in time. These space relationships refer to all 
other people, things, and activities both near and remote. Significant space 
relationships are determined by the use to which the site is put. Each rela¬ 
tionship varies in importance according to a given use for the site, and the 
pattern of variation may change with time. 

Haig points out that “each business is a packet of functions, and within 
liimts, these functions can be separated and located at different places.” Cer¬ 
tain functions are loosely tied together; others are strongly cohered. Depart¬ 
ment stores in large cities, for instance, often separate their storage and order- 
nllmg functions from the sales floor. Lawyers keep their old files in cheap 
and remote warehouse space. But a small-scale business may find it imprac- 
UcaWe to separate physically the packet of functions which the proprietor 
must conduct himself or closely supervise and coordinate. 

The physical problem of overcoming the friction of space is cosUy in time 
and energy. As Haig says, “accessibUity . . . means ease of contact^ontact 
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with relatively little friction,” that is, at low cost. Transportation is a method 
of overcoming the friction of space. But since transportation is never in¬ 
stantaneous or effortless, it remains a costly process. 

Transportation costs vary with each activity and the term itself must be 
interpreted broadly. For a retail enterprise, transportation costs include costs 
of assembling merchandise, costs of employees’ travel between home and work, 
and above all the travel costs of the customers who come to shop. The con¬ 
venience of the customers is the prime determinant in location and the basis 
for the high rent typically paid for central retail sites. 

Transportation costs are only one of two dimensions of the costs of friction. 
The other component is site rental. According to Haig, “site rentals are 
charges which can be made for sites where accessibility may be had with 
comparatively low transportation costs.” Thus an enterprise will pay in rent 
an amount up to the savings which it can make in transportation costs by 
reason of the accessibility of a site. Site rentals and transportation costs are 
complementary. In total, they represent the cost of what friction remains. 

Patterns of Land Use 

With the concepts of location, enterprises as packets of functions, and the 
dimensions of frictional costs in mind, the internal land-use organization of 
the city can be explained. The structure of the city is determined by the dollar 
evaluation of the importance of convenience.® Each activity seeks to minimize 
the disutilities and costs of friction by locating where its transportation costs 
are at a minimum. Each one must be willing to pay site rent up to an amount 
which, added to transportation costs, is just less than the total of transport 
costs plus site rent for alternative locations. 

Any given enterprise will be in competition with others which can also use 
the same location to advantage. The successful bidder for a site will be the 
activity which can most successfully exploit the aggregate of convenience 
which the site offers for its special combination of functions. Assuming perfect 
competition, each site thus becomes occupied by the activity which can use 
it most efficiently. 

The attributes of each location, however, are dependent upon the nature 
of the occupants of every other location, and bidding for all sites is not simul¬ 
taneous. Hence there is a continuous shifting of land uses as locational at¬ 
tributes vary with changes in the occupancies of other locations. Despite 
numerous market imperfections and distortions, natural economic forces tend 
to create an urban pattern which is relatively efficient in its basic space rela¬ 
tionships. 

Although the people of a community determine how they wish land to be 
used, the citizens (with the exceptions of proprietors) have little direct voice 
in the location of urban industrial enterprises. The locational decision of the 
industry is a dollars-and-cents matter which depends on the total amount of 
frictional costs for alternative locations. The ret^ pattern, on the other hand, 
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is largely determined by considerations of convenience for the consumer. Thus 
the location of stores of various types is conditioned by the buying habits of 
the potential customers and by the resulting volume of their custom. In the 
location of home sites, consumers have a strong voice. 

In the matter of public land use, the citizens act in unison through their 
elected representatives and the established governmental machinery. In so 
doing, they determine where parks, schools, streets, and sewage plants shall 
be found, and they enter the market to bid for these locations at a market- 
determined price. If the community is willing to pay the necessary price in a 
condemnation suit, the citizenry cannot, of course, be outbid in the market. 
But the decision to proceed with public improvements is, in fact, greatly 
influenced by the prospective cost of acquisition of the site whether by nego¬ 
tiation or by condemnation. 

Gtizens exercise another form of control over the pattern of land use where 
zoning ordinances are in effect. In adopting a zoning ordinance, the people 
decide how in their opinion costs of friction can be minimized through the 
arrangement of land uses to be decreed. The zoning pattern affects the con¬ 
venience of almost every citizen in one way or another, and his own approval, 
indirect and uninfoimed though it may be, is a part of a democratic deter¬ 
mination of the urban pattern. 

Although Haig does not discuss land values as such, he might have pointed 
out that the pattern of site rentals is the equivalent of the pattern of land values. 
He does show that a general improvement in transportation, or a general re¬ 
duction in transport costs, will mean a reduction in total frictions and thus a 
reduction in the aggregate of site costs. Conversely, when bus fares are raised, 
total land values tend to increase in the area served because the costs saved 
by convenience will be greater. It has been shown that the spread in the use 
of the private automobile has, in fact, tended to reduce land values in central 


areas by making outlying retail centers more generally accessible.^ It further 
follows that the best planned city will have the lowest total of land values. 

In discussing the economic basis of zoning, Haig notes that “zoning finds 
its economic justification in that it is a useful device for insuring an approxi¬ 
mately just distribution of costs, of forcing each individual to bear his own 
expen^ses.” Although this statement is not clearly explained, an explanation 
may be derived from his general thesis. 

In an idealized arrangement of land uses with aggregate costs of friction 
at a nunimum, each site occupant would bear a rent burden properly repre¬ 
sentative of the savings in transportation cost for his enterprise. But if one 
wterpnse is inappropriately located, then additional costs of transportaUon are 
CTeated for all other enterprises by reason of the distortion of the most efficient 
pattern of space relationships. These extra costs are not borne by the offend- 

Prev^^^T activities. Thus zoning control, which would 

As an Illustration. Haig uses the men’s garment industry on Manhattan 
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Island which was once appropriately located there, but gave way later to more 
intensive land uses. Its presence created costs of friction arising from spoiling 
the character of the choice shopping district, blocking the avenues leading 
to the shopping district with vehicles, and pre-empting the transit facilities. 
These costs should have properly been borne by the industry rather than by 
the community at large. 

Haig concludes by stating that “the forces of competition do tend to ap¬ 
proximate the ideal layout, and the trends actually in operation are the surest 
indication as to what is economically sound.” Zoning serves to enforce and 
facilitate the natural forces and to prevent individual exploitation at the ex¬ 
pense of others. 

Robert Murray Haig was one of the first economists to study metropolitan 
planning—that “broad and virgin field which the economist is called upon to 
cultivate in connection with modem city and regional planning.” Since Haig’s 
time, social scientists have pointed out that the master plan is no better than 
the social and economic analysis of which it is the final expression. Haig fore¬ 
saw the “change in the economic character of the plan from that of a ‘con¬ 
sumption good’ to that of a ‘production good.’ Where the early plan was once 
content to be a noble design, tlie modem plan aspires to qualify also as a 
productive piece of economic machinery.” He believed that the aim of the 
modern master plan is to maximize the efficiency of the urban area through 
an arrangement of land uses which will minimize the costs of friction. The 
underlying economic forces which mold the urban land-use pattern are work¬ 
ing, often imperfectly, toward this same end. The imperfections, lags, and 
obstacles to the free operation of the forces of adaptation are the origins of 
urban problems which limit the efficiency of the land-use structure as an 
economic mechanism. 

Some Important Urban Problems 

During recent years, the rapid growth of urban areas has been accompanied 
by an equally spectacular rise in the intensity of various urban problems. Most 
of these problems would have existed in some degree even though growth of 
cities had been much less rapid. The congestion of traffic and the shortage of 
parking facilities, for example, are the products of prosperity as well as size. 
In discussing problems of decentralization, metropolitan integration, and 
central areas as well as traffic and parking, we shall be concerned with the 
repercussions and impact on urban productivity. Is each problem the unique 
product of size? Or is it the continuing accompaniment of a dynamic urbanism 
in a dynamic society? 

Decentralization 

In most parts of the country, cities of all sizes are growing in population, 
in number and complexity of activities, and in physical extent. Additions to 
the housing stock are being made on vacant land at the edge of the settled 
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area. Occasionally new communities are founded at some distance from the 
T pain body of the city and new subdivisions for a time may be surrounded by 
open country. This is a configuration as old as civilization. For there is no 
place for a built-up city to expand except at the periphery. 

During recent years, the automobile has given greater freedom of location 
to the householder. Patterns of new growth have been more scattered, irregular 
and dispersed. But, though the auto age is still new, the interstices are filling 
in with the main body of settlement. Is this decentralization or the suburban 
trend? Or is it simply the geographical necessity of urban growth modified in 
form with advancing technology which gives greater freedom in choice of 
location? 


Certain kinds of qualitative residential decentralization do occur. The upper 
income groups and the persons who are the most promising potential com¬ 
munity leaders are moving to the suburbs. In this case, the arrangement of 
political boundaries removes these people from the tax rolls of the central 
city and bars them from office holding or from serving on public bodies. A 
basic problem of decentralization would, therefore, appear to be political de¬ 
centralization. It separates the new growth from the main body by creating 
an artificial governmental galaxy which is functionally inappropriate for the 
economic and social organism of the metropolis. 

But are other functions, such as industry and commerce, decentralizing? A 
summary of studies about the decentralization of industry is provided in a re¬ 
cent publication which distinguishes between diffusion —a redistribution of in¬ 
dustrial plants from a major central area to a nearby or peripheral area, and 
dispersion —a wider redistribution, such as from a large city to a number of 
smaller localities throughout a major economic region. The analysis suggests 
that over the past half century the chief characteristic of the pattern of in¬ 
dustrial location is stabiUty. Until World War II, there was a “slow but rather 
persistent diffusion of industry within the major areas or districts of industrial 
concentration . . . indications of dispersion were less strong and . . . varied 
considerably with general business and industrial conditions.”* From 1939 
through 1947, the tendency toward dispersion was stopped but some diffusion 
contmued. This evidence indicates a species of slow decentraUzation among 

primary mdustrial employers which wiU ulUmately effect some reorientation 
m the pattern of other land uses. 


For sever^ reasons, however, it is likely that the effect of industrial reloca- 
hon on residential decentralization wUl be slow and moderate. First, there is 

"mobility 

worked whT P frequenUy than his home location. Second, for 

l«aton from tr of fho central city, a shift in plant 

brUtfleSvpt^ I"' •“ settlement may mean 
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sUy than public transportaUon but more pleasant and timely. Thus there 
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is no Strong reason for such workers to change place of residence. The rapid 
rise in home ownership suggests another factor which tends to anchor workers 
to their residence in spite of change of place of employment. 

Third, we can expect no rapid mutation in urban structure as a result of 
industrial diffusion because the shift is small and slow in relaUonship to the 
total industrial plant. The residential and commercial facilities growing up 
around new outlying industrial developments are only to a minor extent 
ascribable to decentralization. They are mainly in response to new growth of 
industrial facilities rather than in response to the movement of existing plants 
to the outskirts. 

With regard to retail establishments, except for a few very large cities there 
is no evidence of literal decentralization. Many new retail facilities, of course, 
have appeared in outlying areas, but that process has been going on for a 
long time. As cities grow, the proportion of retail trade done in the central 
area declines. But decentralization occurs only when the central area suffers 
an absolute decline. 

Other minor shifts represent true decentralization. Certain office and clerical 
type activities are moving from central areas to the suburbs. Most publicized 
is the shift of office activities from New York to Westchester County. This 
movement has not bulked large in total employment. It has affected types of 
activities which have a minimum number of local contacts and which do 
business largely by mail and telephone. For these activities, costs of friction 
are not increased by the move. Some of the activities were probably originally 
misplaced in the congested central commercial district and created extra cost 
of friction for other land uses which will be reduced when the central site is 
occupied by activities more appropriate to the location. 

Most of the manifestations of urban change which are popularly classified 
as decentralization, therefore, are not literally decentralized. In most cases, 
they are merely responses to basic growth taking place at the edge of existing 
development where land is available. Very little true decentralization has oc¬ 
curred, and this amount has been a natural readjustment in the locations of 
certain activities as an adaptation to changing locational factors. The effect is 
to reduce the costs of friction for the enterprise. Where soundly executed, it 
also reduces aggregate costs of friction in the community. 

Decentralization is a symptom of degeneration and decay only if it leaves a 
vacuum behind. Or we might say that where decentralization is the product 
of centripetal forces, it is healthy. Much of the outward movement of certain 
urban functions occurs as they are pushed out of the center rather than as they 

respond to a pull toward outlying locations. 

For example, many of our cities grew up around centrally-located industries. 
In time these industries were replaced by retail activities which, in effect, were 
able to outbid the industries for the central sites. In a study of the Madison, 
Wisconsin, central area to be discussed later, it was found that in 1925 there 
were 13 centrally-located auto repair shops but only 6 in 1950. In the mean- 
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time, numerous repair shops appeared in peripheral locations as more intensive 
commercial uses pushed out the repair man. The history of the Madison central 
area is one of a constant replacement of less intensive uses by more intensive 
uses. This form of decentralization is the complement of centralization and 
concentration. 

Decentralization of certain lower-intensity land uses which are forced out of 
the center by higher-intensity replacements is a normal and continuing process 
of urban dynamics which enhances eflBciency. But artificially induced dispersion, 
advocated by the decentralists, is another question. It holds the danger of loss 
in total efficiency and productivity in return for the presumed advantages of 
the suburban way of life. 


Integration 


The arrangement of land uses in a metropolitan area is broadly independent 
of the boundaries of the political subdivisions which typically lie in irregular 
patterns about the central city. Each political subdivision, presumably acting 
in its own interests, controls the assignment of activities within its own boun¬ 
daries. It may do so in such a fashion that it excludes developments which, 
from the metropolitan standpoint, would be appropriately located in the sub¬ 
division. But despite these and other obstacles to the free play of basic market 
foiws, it is generally true that the over-all pattern of land use in the metro- 
politM area tends toward the most efficient pattern which minimizes the costs 

of friction. The political boundaries are only accidentally related to the pattern 
of development. 


It IS clear enough that planning and planning controls must be on a metro- 
polity basis to gain the end of minimum locational frictions. And it is equally 

planning control, a metropolitan fiscal control must 
exist If all areas and all land uses are to bear their fair share of frictional cost. 
10 understano this point we must see the role of the tax system in equalizing 
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those individuals and firms who will find this route of travel a speedier and 
more convenient channel. The businesses in the center benefit from reduced 
costs of transportation for their employees and customers. The employees and 
customers who will use the improved route, and residents of the residential 
suburb, will also benefit. Who will bear the cost? 

If the cost of the improvement is met by a general increase in the city tax 
rate, each citizen of the city will share the cost in proportion to the taxable 
value of his property. Because some properties will benefit directly, their site 
values will tend to rise. This rise will be reflected in the next assessment. As 
a result of the improvement, the properties will bear an increased burden 
equivalent to the increased value times the total tax rate (including the in¬ 
crease called for because of the improvement). 

Thus the benefited properties will bear a greater burden than other prop¬ 
erties but not necessarily a burden equivalent to the benefit. The residents of 
the suburb who benefit will bear none of the direct costs. Some of them work 
in the central area; most of them visit the center frequently for shopping and 
recreational purposes. Is any share of the cost passed on to them as workers 
or customers? 

The suburbs and their inhabitants benefit by the employment opportunities 
which are present in the community and by the centralized shopping and 
service facilities. In this respect, suburbanites are no different from central 
city folks. The accident of separation by an arbitrary political boundary has 
nothing to do with the social and economic relationships of mutual benefit 
which are the life blood of the metropolitan organism. 

It is certain, therefore, that the suburbanites bear a lesser burden on account 
of the new street improvement than citizens of the central city. Because of the 
improved access to the center, the values of their suburban homes will rise 
and yet they bear none of the direct tax cost of the improvement. On the 
other hand, the next owners of these suburban homes will pay a higher price 
than did the present owners, and this higher price will reflect the reduced 
transportation cost to the center. Thus the next owners will bear a share of 
the costs of friction in the increased site rent (Haig’s equivalent of land value) 
related to the saving in transportation costs. But the present home owners will 
capitalize upon the increased values without bearing a share of the costs 
which brought about the increase. 

If it could be shown that downtown merchants could pass on some of the 
burden of the cost of the improvement through higher prices for their goods, 
then the suburbanites would appear to bear at least some of the cost. In no 
event, however, would they bear as much of the cost as the citizen ^ ® 
central city who shares the tax load. In a competitive system, it is doub u 
whether merchants could secure higher prices as a result of increased acces¬ 
sibility. For items available in the center only, prices are set with no reference 
to convenience. For items available in outlying areas as well as the 
prices in the center might rise a Httle. But the increase would be limited by 
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the level of prices in the competing areas plus a differentia! rejecting advan* 
tages in convenience. 

Rather than increased prices at the center, the more likely reaction is an 
increase in the volume of sates due to expanded accessibility. For competitive 
items available elsewhere in the city, sales will increase because the center has 
gained in accessibility relative to other shopping areas. For items sold only 
at the center, sales will tend to increase as a result of increased potential 
customers brought into the area and exposed to effective merchandising blan¬ 
dishments. If, as a result of increased sales volume, profits are swollen, the 
forces of competition will tend to bring about a price reduction. 

Thus the suburbanites may bear none of the cost of increased accessibility. 
And they may benefit from reduced transportation costs (greater conven¬ 
ience), from an increased value of their real estate, and from decreased prices 
of goods which they buy at the center. The citizens of the central city who 
use the improved street will benefit in the same fashion but will also carry a 
share of the cost. The merchants will benefit in increased volume of sales and 
in increased profits but they will bear a substantial share of the cost of the 
improvement. Employers might be able to hire workers at lower wages be¬ 
cause of increased convenience, although in a competitive system, this saving 
in labor costs will be passed on to customers in lower prices. 

The case of the street improvement is one of many examples of public im¬ 
provements, paid for out of general taxes, which reduce costs of friction. It 
indicates that those persons who live beyond the jurisdiction of the taxing 
body and who use its facilities of employment and service are not bearing their 
fair share of the costs of reducing the frictions of space. 

Traffic and Parking 


In applying the Haig hypothesis to the problem of traffic congestion, let 
us assume that each land use in a community conforms to the ideal pattern. 
Each one is space-related to every other land use in a manner which maximizes 
locational efficiency. Now suppose that one artery to the center is used heavily 
to a point where the time-cost of travel from outlying areas is increased. In¬ 
creased travel costs on this route might result not only from traffic congestion 
but also from removal of public transport faciliUes, changes in the street car 
or bus schedule, or physical deterioration of the street surface. In the first 
impact, all persons and activities which are space related through the congested 
artery will suffer increased costs. 


The ulumate tendency, however, is to reduce site rent (land values) at both 

increased transport cosu. The reduction in site rent will 
thnff 5^ expressed in reduced costs of the goods and services and will 
us tend to offset the added costs and discomforts of the customers. But this 

adjustment. Some of the services 

to uS ^ convenient 

their patrons. Once they have moved, they disrupt the balance in the web 
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of space relationships in the central area of which these uses were component 
pa^. This effect leads to further readjustments and in the end, to substantia] 
shifts in the land-use structure. This process of adaptation is costly. Shifts in 
location involve moving costs, tend to hasten obsolescence of buildings, and 

may require public improvements or decrease the efficiency of existing public 
facilities. 

As an example, take the case of a centrally-located home office of an in¬ 
surance company. Because increased downtown congestion has created hard¬ 
ship for the employees, the home office is moved to the suburbs. The removal 
of a substantial number of the insurance company clerks and executives from 
the daytime population of the central area may have a considerable effect on 
the locational pattern and on central land values. The uses affected are the 
restaurants which served lunches to the departed office workers, and all the 
shops, stores, and service establishments where the workers bought goods or 
services at noon or after hours. 

In the new location of the insurance company operation, new service uses 
will appear to serve such a large and concentrated group. The land uses in 
line of travel between the homes of the employees and the new location will 
also be affected. But if the new location is not carefully selected, it may create 
a cross stream of employee traffic which might produce congestion in yet 
another place. For the employees of the insurance company, the aggregate 
convenience in home-to-work travel will be greater than immediately before 
the move. But it will probably be less than before the time that downtown 
congestion increased to a point where the advantages of centrality were off¬ 
set. 

Thus the repercussions of increasing traffic congestion extend far beyond 
the direct effect upon the central business area. The self-correcting adaptations 
are long-delayed and the costs created by the processes of adjustment are not 
likely to be recovered quickly. The efforts of individual enterprises to reduce 
frictional costs will create new frictional costs which others must bear. The 
realignment of the pattern of land values will probably result in smaller total 
land values as a tax base. Because of the accidents of political boundaries and 
the lower tax level in suburban areas, the process of adaptation may push a 
significant share of the tax base beyond the city limits. 

The movement of functions from the central area, resulting from increasing 
frictions through traffic congestion, creates a net loss to the community in pro¬ 
ductivity, or at least no gain. The move takes place when, by reason of the 
increased frictional costs, the outlying location is more favorable than the 
original central site. But if the central site were originally appropriate to the 
use, the total community costs of friction are likely to be greater in the new 
location than they were in the original location before the condition of traffic 
congestion existed. 

On the other hand, when more intensive land uses replace less intensive uses 
in the central area, there is a net gain in productivity. This is the natural 
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process of adaptation which minimizes aggregate frictional costs by placing in 
central locations activities which can best exploit local sites. 

The parking problem is inseparable from the traffic problem; so long as 
people travel to the center by private automobile, terminal facilities are as 
important as streets. The degree of difficulty in parking, including the parking 
fee, is as much a transportation cost as the delays of traffic congestion or the 
bus fare. Thus, if we are to maximize downtown daytime population density, 
we must provide parking as well as reduce other transportation costs. 

Who is responsible for financing parking facilities? The community, the 
merchants who benefit through increased sales, or both? If the cost should 
be borne by the persons who receive the benefits, then who does benefit? This 
question has a parallel in the problem of assessing the costs of street improve* 
ments. In neither case is the benefit solely assignable to the adjacent property 
owners. Streets and terminal parking lots are two-way and benefit individuals 
and firms at both ends. They are rightly a general charge on the entire metro¬ 
politan community. 

Against this point of view is the argument that individuals do not benefit 
equally from publicly-provided terminal parking facilities. Some people do not 
own cars; others rarely come to the business districts. The same line of reason¬ 
ing could be used against our system of supporting public education. But in 
both cases, the benefit to the community as a whole, through enhancing its 
aggregate productivity, is undeniable. 

There are certain practical arguments in favor of at least a small service 
charge for publicly-owned parking. In the first place, where the facilities are 
intended to serve shoppers, the rate structure can be designed to discourage 
all-day parking by central area employees. Again, because of the accidents of 
political boundaries, individuals who come from beyond the limits of the 
central city would make no contribution whatsoever to the cost of the conveni¬ 
ence which they enjoy. These rationahzations are far from satisfactory. But 
they do partly justify municipal parking fees in addition to the practical con¬ 
sideration that even small fees provide net incomes which, in many cities, 
support the revenue bonds which are necessary to finance the parking lots. 

The Central Area 

"^e dramatic growth of peripheral “one stop” regional shopping centers 
m the post-war era has once more engendered a widespread fear of retail de- 
Mntralization. Never, in so short a time, has competitive outlying retail growth 
been so rapid, so well planned, and so effectively executed. The origins of the 
pre^nt danger which is presumed to face the urban center are popularly as¬ 
sociated with traffic congestion and the parking problem. Our streets are over- 
crowded and there is no place to park—ergo, outlying shopping centers. 

u the more thoughtful individuals are wondering whether the urban 
imcture is not undergoing some functional change which is altering significant 
pace relationships and giving rise to basic structural shifts in the arrangement 
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of land uses. In terms of efficiency in the locational distribution of uses, the 
question is whether certain activities are not now more efficiently located out¬ 
side the central area. In terms of Haig’s concepts, the question is whether cer¬ 
tain central area uses can reduce costs of friction by locational shifts to out¬ 
lying areas. 

The centers of metropolitan areas have always been the focal point for 
various and changing types of activities. In the modem metropolis, retail and 
wholesale trade are conducted in the central area, though not exclusively there. 
In addition, there are all manner of commercial services, such as h ankin g 
houses, investment firms, advertising agencies, and accountants; other pro¬ 
fessional services, such as insurance company home offices; noncommercial 
functions, such as centers of government, post offices, and courts of law. 
Within the central area are also found all maimer of eating establishments and 
agencies of personal service, such as barber shops, as well as other establish¬ 
ments like factories, transportation terminals, and dwelling places. 

Minimization of Transportation Costs in Central Areas. There are 
two basic reasons why central locations are advantageous to various activities 
and functions. First of all, they are useful because they minimize transportation 
costs. For almost all types of activities, the center is the place most convenient 
to the greatest number of employees. For many types, it is the place most con¬ 
venient to the greatest number of customers. In fact, central area businesses 
may be roughly divided into four groups on the basis of the geographical 
location of their clientele. 

No local clients: Some businesses have contacts largely outside the com¬ 
munity. For them, community contacts are a small share of the total. An ex¬ 
ample is a mail order house with a regional or national market including the 
community where the home office is located. In this case, centrality is of no 
great importance from the standpoint of customers but may be important 
from the standpoint of employee convenience. 

Community-wide clientele: The prime example is the downtown department 
store which serves the entire community and the hinterland for miles about. 
Convenience to both client and employee is an important aspect of a central 
area situation. 

Neighborhood clientele: The central area is most convenient to householders 
who live on the periphery in the central slums, in the Gold Coast apartment 
hotels, and in the adjacent modest homes of clerks and workingmen. Their 
focus is toward the center for many services and commodities which in outly¬ 
ing residential areas are typically provided in neighborhood and regional 
shopping centers. Grocery stores, drug stores, barbers, and dry cleaners exist 
on the fringe of the central area primarily to serve the residential districts 
which border the commercial core. 

Central area clientele: This group of businesses might be termed parasitic 
except for the fact that it is essential to the productivity of the urban organism. 
In a sense, the businesses feed off the center, but in another sense they serve 
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the center. Examples are the eating establishments which nourish the day¬ 
time population of the center. Another example is the business service, such 
as the accountant or advertising firm, which finds its clients among the busi¬ 
nesses located in the central commercial area. Both examples show how a cen¬ 
tral location is inevitable in light of the nature of the contacts involved. 

The importance of a central location in terms of employee or customer 
relationships will, of course, vary from business to business. The mail order 
house has no need for a central location to serve its clients and may be able 
to recruit enough employees from one sector of the community so that an 
ouUyiog location is feasible. There are current examples of this situation in the 
movement of insurance company home offices to suburban locations. The 
accounting firm serving downtown clients could locate away from the center 
without much increase in the frictions of its primary services since much 
of the actual auditing work is done in the clients’ own offices. But the extra 
convemence of central location for face-to-face contact between principal 
and cUeni is worth the relatively small premium in rent. Where the cUentele is 
commuiuty-wide, as in the case of a medical specialist or a department store, 
the maximizing of customer convenience is of primary importance. 

The importance of employee convenience is condiUoned by a variety of 

factors including the tightness of the local labor market, the competitive level 

of wages, and the proportion of total operating costs which is accounted for 

by personal services. The pattern of these factors varies from business to busi¬ 
ness and even from time to time. 


Cohesion of Functions. The second basic reason why certain activities 
S may be given in terms of Haig’s concept of the cohesion 
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ings and perhaps a manufacturing and processing area. Thus the central area 
(however delimited) is a galaxy of constellations formed of clusters of activi¬ 
ties which appear to have a locational affinity one for the other, and are re¬ 
lated in some degree to other clusters in the area. 

These constellations arc related land-use types which generally are con¬ 
fined in extent to a ground area which can be comfortably covered on foot. 
Their nature and structure are determined by the locational preferences of 
the individuals and firms whom they serve. Haig points out that “in a very 
real sense the people of a community decide for themselves, by their ex¬ 
penditures, how they desire the land to be used.” 

Among land-use types, there is a hierarchy of “convenience-desirability.” 
Consumers vote by the amount and frequency of their purchases to establish 
the retail structure in a pattern which maximizes their convenience.'^ This is 
the basis of the cohesion of the women’s shopping district. The buying habits 
of women call for competitive fashion goods outlets to be in close proximity 
to facilitate comparison and to provide a wide assortment within small 
compass. In the same shopping district are other types of non-shopping goods 
outlets, such as variety stores and candy shops, which serve the women shop¬ 
pers by providing items which are secondary but nonetheless important ob¬ 
jectives of the downtown shopping trip. In each case, the cohesive forces are 
the maximization of convenience or the minimization of the costs of friction. 

The functional constellations of central area activities are bound externally 
by the same type of cohesive force. The financial district is related to the 
shopping area in ties of convenience for shoppers who may wish to make 
deposits or withdrawals as one planned activity in the course of a downtown 
expedition; for merchants, the convenience in procuring banking service is 
important. The wholesale and retail districts are tied together where the 
downtown stores comprise a substantial share of the wholesaler’s market. Close 
to the retail core, the downtown Medical Arts building houses specialists who 
serve the entire community and offers convenience to shoppers on multiple- 
purpose visits to the center. Convenient medical service is also available to 
downtown employees, proprietors, and professionals. In this fashion, then, 
the clusters are interrelated and form a nucleated pattern in the central zone 
of our cities. 

Conveniences of Central Areas. The central area provides, therefore, 
a common locational advantage at the focus of transportation, and a mutual 
advantage in proximity among the central land uses. In other terms, the centra 
area offers a unique convenience of accessibility and availability. Accessibility 
is the ease of movement from some point of origin—the shopper s home—to 
the destination area, which in this case is the central retail district. Availa iity 
is the number and kind of services and activities within the destination area. 
The accessibility of the central area is geographical as well as man-made 
in the converging transportation facilities. Its availability is a product ® 
unmatched variety of services and activities, the wide range of choice wit n 
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each service, and the relatedness, direct and indirect, of most of the central 
activities. 


These dimensions of availability give the central area a tremendous potential 
advantage in convenience over any other spot in the community. Compare, 
for instance, two areas, A and B. Suppose that A is the locus of 10 different 
types of services compared with 5 for B. Then in Area A there are 45 possible 
combinations of two services while in B there are 10. The greater the number 
of possible combinations of errands which can be run wi thin a destination area, 
the greater the aggregate potential saving in transportation costs. Considering 
also the efficiencies of proximity of related businesses and business services, 
this web of interdependent functions and space relationships provides the 
most convenient spacing for a large share of the activities of a high proportion 
of the people of the community. In addition, it is the most convenient place to 
get to for the greatest number of people and the most convenient spot to 
distribute from in serving the whole area. 

This analysis of the functional basis for the central area suggests that the 
center might suffer a decline through reduced accessibility, availability, in¬ 
terdependence, or employment. 


Reduced accessibility: Reduced accessibility implies traffic congestion and 
lack of parking. The usual view is that it is now more troublesome to go down¬ 
town than it used to be. But in the aggregate, the central area is potentially 
more accessible than ever and more people are entering it than ever before. 
The pain may be greater but the people still come. For certain purposes, the 
downtown district is comparatively less accessible because services of various 
kinds now appear in outlying areas. But this process is in part a natural ac¬ 
companiment of community growth. 

^ Reduced availability: So far, the central areas have been moving in the 
^ction of greater rather than lesser availability. The variety of activities 
has been increasing, and the range of choices offered to the shopper in 
brand, style, quality, and price has not diminished. Increasing specialization 
m busmess functions tends to create more interdependence and thus tends 
to produce more symbiotic relationships where space-convenience is im¬ 
portant. Here the danger to the center lies in losing more functions than are 
gamed, or m losing activities of special significance. 

Pf ® activity may create repercussions on many other 
^ad direct contact. In turn, the cessation of direct 
ontacts wll have secondary effects on enterprises and activities which have 

out activities direcUy affected. Thus the removal, with- 

in ^ relationships 
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on business. It will reduce the ease of contact between investment offices and 
financial houses; the sales department and advertising agencies; the medical 
department and medical specialists and laboratories; and between the per¬ 
sonnel department and employment agencies. The employees of the company 
will no longer enjoy the convenience of noon or after-work shopping or 
errand-running in the compact central area where stores and services are 
within walking distance. 

If the center loses too many functions, a serious decline may result as the 
web of advantageous space relationships weakens. 

Reduced interdependence: To the extent that inter-firm contact is im¬ 
portant and frequent, the convenience of the compact downtown arrange¬ 
ment is a perpetuating factor. Changes in merchandising techniques may 
decrease the number of outlets in relation to the variety of the goods and 
reduce the cohesion of the shopping district. As the department store extends 
its lines or expands its offerings in a given line, it becomes less dependent upon 
the need for close proximity to other outlets which make comparison shopping 
possible. To the extent that pre-selection through advertising and brand accept¬ 
ance becomes more widespread, the clustering of competing outlets becomes 
less demanded. To the extent that business enterprises expand and provide 
specialized business services within their own organizations through a legal 
staff, an advertising department or a research staff, the close proximity of 
business specialists is less important. 

Reduced employment: In most cities, the central district is the greatest 
single point of employment concentration. Historically, cities have grown up 
around the center of employment and the homes of the workers have been 
oriented to this focal point. The tendency for workers to seek dwellings near 
their employment has made the center, in proportion to its importance as a 
place of employment, a dominant force in determining population distribu¬ 
tion,® Even off-center places of employment are oriented to the main center 
in many respects. Thus the central area is the primary nucleus of the whole 
urban structure. Because of this structural orientation toward employment, 
the central area is a logical spot for a concentration of services for two reasons. 
First of all, it is most convenient to the greatest number of places of residence. 
Secondly, the services are convenient to the employees when at their places o 
work. 

Any reversal of the historical growth process may have a diluting effect 
upon the center and its dominance. If primary employers move to peripheral 
locations or if new local off-center concentrations of employment develop, the 
ultimate effect will be to modify the orientation of the population distribution, 
and to slowly alter the structure of service activities. The daytime population 
of the center wUl be decreased and thus the potential of convenient customers 

for downtown establishments will decline. 

Up to the present time, the major desertions from the central area have 

probably been manufacturing activities. This is not a recent tren , an , in 
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fact, has nearly nin its course in most cities. Of the primary activities around 
which many cities were built, the manufacturing residue at the center is largely 
the loft-type industry and the transport terminals. Meanwhile, many other 
types of primary central employment have developed. The tendency of some 
activities—such as home offices of corporations with widespread activities 
and relatively few local contacts—to move to suburban locations could 
seriously affect some cities if it reaches large proportions. 

Central Areas and Their Future. Few recorded facts support the view 
that the decline of central areas is under way. In a few scattered instances, the 
opening of branch stores has allegedly caused the downtown mother depart¬ 
ment stores to suffer some loss in volume of sales. But there are also claims 
of increased business in the central store. In Los Angeles, downtown retail 
sales volume has apparently dropped 14 per cent since 1948 while store 
sales in Greater Los Angeles have gone up 18 per cent.® On the basis of 
such limited information, it can hardly be said that the death knell of the 
central area has been sounded. The phenomena are subject to various possible 
interpretations and much more study is required. 

The recent surge in new outlying shopping developments has led to two 
alternative explanations. One is that the peripheral retail expansion is taking 
place at the expense of the central area. As a result, it is claimed that the 
central retail district ultimately will decline in volume of business and in land 
values. 


The offier hypothesis, however, states that the peripheral growth of retail 
facilities is proportionate to the population increase and spatial expansion of 
our urban areas. Under this assumption, central areas will continue to grow in 
productivity and business volume and property values will continue to rise as 
the total population increases, though perhaps at a slower rate than population. 
This hypothesis accounts for the recent spurt in outlying retail development as 
merely a secular and temporary acceleration of a normal growth process. 
Accordingly, there is no implication that the central area will normally retain 
a constant or increasing proportion of the total retail business of the com¬ 
munity. On the contrary, historical evidence indicates that as cities grow, the 
Mntral area accounts for a decreasing proportion of commercial activity. 
M^over, this phenomenon has long characterized urban growth patterns 
No adequate data are avaUable to test these alternative hypotheses properly, 
u ^ studying the central area functions over a period of time, some 

« whether the retailing 

luncuon IS changing quantitatively or qualitatively to such an extent that 
senous effects on basic land values may result. 
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was possible to see which types appeared or disappeared and which multiplied 
or declined in number. 

The study revealed that the Madison metropolitan area almost tripled in 
population in the last thirty years. But measured by the number of non- 
residential ground-floor uses or enterprises, the central area grew little in 
extent. In 1921, there were 400 separate central land uses; in 1931, 437; in 
1941, 450; and in 1950, 448. In the twenty-year period from 1930 to 1950, 
the increase in uses was small. The physical expansion of the area was cor¬ 
respondingly small and consisted largely of filling-in among the existing non- 
residential uses by replacement of residual housing. There was a small increase 
in the over-all average frontage per unit; certain retail classes of use showed 
substantial increases in size of outlet. 


Contrary to what might be expected, the variety of central area activities in 
the Madison area did not tend to increase markedly. In 1921 there were 
120 different nonresidcntial ground floor use-types; by 1931, the number had 
increased to 129 and to 133 by 1950. This information does not include 
the office type of activity which no doubt showed a greater increase in variety 
over the period studied. 

The Madison central area represents a typical case in which the extent 
has remained relatively constant while the community has grown substantially. 
In fact, an indefinite expansion of any central retail area is hindered by certain 
physical limitations. One well-known limitation is the distance consumers 
are willing to walk within a destination area to which they come on a shopping 
expedition. This walking distance limits the geographical spread of the retail 
district and thus restricts the aggregate volume of business which can be done 
within its borders. In large cities, the limit applies to the retail core of the 
central area. But it does not directly include the specialized districts, such 


as the financial and wholesale segments. In small cities, it is not important. 

In a growing community, the central area is not expected to be the 
exclusive and sole locus of retail distribution for any class of merchandise. 
As the city expands in population and extent, the number of retail enterprises 
which can be supported increases more or less proportionately. Enterprises 
like grocery stores which have relatively small patronage groups wUl scatter 
through the community to serve an adequate patronage group at the most 
convenient points. Other types, serving larger patronage groups, will appear at 
strategic outlying retail centers in such numbers as to permit each outlet to 
survive, including some of the original type-representatives of the center. As 
a general rule, the smaller the minimum patronage group required to support 
a given type of store, the smaller the share of such business which will be 


done at the center. . * ,. 

Of course, the retail center may not expand in extent proportionately to 

community growth. Nevertheless, the volume of goods and services PU^ey® 

there may still increase. Once the city grows beyond a certain size throug 

greater efficiency in the utilization of space, the center usually becomes more 
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productive with very little or no increase in area. Many kinds of stores can 
greatly increase their volume of sales without need for increased floor space. 
For example, the stores which lined Madison’s capital square in 1921 could 
probably have tripled the volume of business without any increase in floor 
space. 

As the city grows, however, the more intensive types of retail outlets tend to 
dominate the central area. For instance, the department store is usually in a 
multi-story building. Variety stores offer a wide choice of articles in a small 
space served by many clerks and secure a high rate of turnover. The parasite 
types, such as the candy store, use a small floor area with high intensity. 
Conversely, some of the shopping and specialty types, such as furniture stores, 
which tend to leave the central area are enterprises which require relatively 
large areas not intensively used. 

But intensity in the physical use of space is not the only measure of pro¬ 
ductivity. Productivity is finally measured by profitability or rent-paying 
capacity. Among retail types, there is a hierarchy of rent-paying capacities 
(assuming appropriate sites) measured by the dollar difference between gross 
income and costs before rent. This balance available for rent is, therefore, 
affected not only by volume of sales but also by prices, mark-up, and costs of 
operation (except rent). Thus a retail type, such as a jewelry store or a very 
fasWooable women’s dress shop, with a low turn-over, a high sales price, and 
a wide mark-up, may have a higher rent-paying capacity and a higher pro- 
ducUvity than another type, such as a famUy shoe store, which has a higher 
turnover and uses the floor area more intensively but has a lower price per sale 
and a smaller mark-up. If productivity is synonymous with rent-paying 
opacity, any increase in the proportion of central area space absorbed by the 
mgher rent-paying types may be said to increase the aggregate productivity of 
me entire central area without expanding its total extent. Such a rise in pro¬ 
ductivity would be accompanied by a rise in land values and rental income to 
landlords. 


Even m a growing city, therefore, a static or declining central area land 
coverage is not necessarily a sign of decay. After an optimum size is reached, 
the tj^ical behavior of central retail areas is to grow in intensity of use rather 
an m extent. This rule does not bar moderate growth of the whole central 
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significantly both in terms of number of outlets and in front feet. There was 
a steady increase in the front footage devoted to shopping goods outlets. There 
was also a continuing replacement of less intensive uses with the more in¬ 
tensive uses; of types of land uses with lower rent-paying capacity with types 
of higher rent-paying capacity; and of non-commercial or non-retail uses, 
and convenience and specialty goods outlets, with shopping goods outlets. 
These are indications of healthy growth. 

Because the cohesion of central area functions is so strong, disintegration 
is most unlikely within the foreseeable future. The strength of the central area 
lies in its unmatched variety or availability. Even the newest, most elaborate 
one-stop regional shopping center provides only a fraction of the activities and 
combinations of services which are available in the downtown destination area. 

Viewed functionally, developments like regional shopping centers are a 
natural adaptation of the urban retail structure to metropolitan growth. For 
decades, every large American city has had regional shopping centers com¬ 
posed of facilities located at major intersections which provide services even 
more elaborate than the post-war versions. These older regional shopping 
centers are now buried in the built-up areas of the city; many of them are as 
congested as the center. Since they originally depended largely on mass trans¬ 
portation, they are not well adapted to the automobile age. 

In comparison, the post-war regional center is aesthetically superior and 
functionally modem. It is built at one time in contrast to the older centers 
which grew over the years by accretion. Today the serious competition is not 
between new regional centers and the central area but between new and 
old regional and neighborhood centers.^^ 

Toward increasing the availability of central urban areas, various means of 
minimizing the costs of movement are basic. Improved parking and traffic 
control, free ways, added parking space, and street widenings all contribute to 
increased accessibility and offset, in varying degree, the convenience of out¬ 
ward travel to competing services in regional shopping centers. 

But as we devote our energies to making the central area more accessible, 
we should work even harder to maintain the variety of activities and the con¬ 
centration of employment which are functional essentials. Positive action and 
promotion by business groups and downtown property owners’ associations 
could induce new businesses to locate in central spots with some selectivity 
as to types of activity. A refined type of zoning, such as that based on the 
packet of functions which Haig proposed, might be developed to better adjust 
activity to environment and to exclude locationally inappropriate uses from 
areas where their presence will increase frictions. Every effort should be made 
to adjust the central structure to social, economic, and technological change 
so that its physical rigidity of buildings and street patterns will not hamper 
prompt locational adaptations. In this connection, the use of long-term leases 
and the erection of special-purpose buildings should be discouraged. The 
highest degree of flexibility should be maintained to permit the free and con- 
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Slant rearrangement of land uses in patterns which maintain frictions at a 
minimum in the face of changing conditions. 

The urban redevelopment device is a method of accelerating the natural re¬ 
adjustments of the l^d-use pattern. This plan should be pushed in fuU 
confidence that its initial costs \vill be repaid many times in increased pro¬ 
ductivity of the urban structure. For areas peripheral to the central business 
district, the large office-type activity would be a desirable type of reuse. On 
cleared land outside the congested central area, an estabUshment like the home 
office of an insurance company or some other activity with most of its contacts 
outside the community could enjoy adequate parking and could utilize the con¬ 
verging fines of transport to carry its employees from all parts of the city 
Unless these activities can escape the worst of the congestion, the advantages 
of central location are nullified. The dominance of the central area is 
basically dependent on the presence of a large daytime population of workers- 
every effort should be made to preserve and increase this number 
Perhaps we have assumed that the central area is worth preserving without 
exphcitly stating the reasons why. The basic advantage is the efficiency or 
convemence m the arrangement of land uses which is the source of the 
cohesion of central functions. To break up and disperse the related consteUa- 
tions of mterrelated activities which comprise the center is to increase greatly 
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Commentaries 

By Harold M. Mayer, Professor of Geography. University of Chicago 


Professor Florence has demonstrated that the metropolis is a phenomenon 
distinctive in many ways from other urban concentrations. It exists primarily 
to satisfy economic and social needs which cannot be served so adequately 
by smaller concentrations. Despite certain metropolitan drawbacks, a consid- 
erable economic and social loss would occur if our largest urban areas were 
dispersed as a result of defense planning or other considerations. 

Mark Jefferson, the great geographer, pointed out some time ago that most 
regions and countries have one urban agglomeration which is much larger 
than all others.^ Having established its primacy, this city tends to draw to it 
the intellectu^, economic, and commonly the poUtical leadership of its sur- 
roundmg region. The multiplicity of metropolitan attractions, in fact, may 
produce a cumulative effect which results in further growth. 

By studying the advantages and disadvantages of metropoUtan agglomera¬ 
tions, conclusions presumably may be reached which might apply to smaller 

important aspects of metropolitanism 

uno^f transportation and land use. and artificial restraints 

upon freedom of residential choice. 
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communications required. Even in von Thiinen’s isolated state, therefore 
transportation assumed a dominant role in both the functions and forms of 
urban development. 

Although cities carried on special functions in pre-mechanized ages, they 
had relatively few opportunities to develop characteristics distinct from one an¬ 
other. The main exception was the metropolis. It was generally favored by good 
access, usually by water, to a vast hinterland. Indeed, the metropolis existed 
as a distinct type of city even in the ancient world. All roads lead to Rome. 

Today the economic base of many industrial and commercial cities depends 
upon the physical handling of large volumes of goods. But in spite of the 
availability of highway, railway, and air transport, these communities still tend 
to locate on navigable waters. Other metropolitan functions, such as financial 
and professional services or the origination and communication of ideas, do 
not depend directly upon the handling of bulk goods and need not be tied 
so closely to water routes. Hence capital cities are more likely to be 
found inland at locations central to the countries which they serve and central 
to routes of internal rather than external communication. 

Because accessibility is essential for a metropolis, all large cities are 
transport centers of major importance. There is a striking analogy between the 
accessibility of a metropolis to its hinterlands and the balance between site 
rentals and transport costs for any given location within the metropolis (as de¬ 
veloped by Professor Ratcliff). The metropolis is the central business district 
of its region. 

Professor Florence noted that the largest countries tend to have more 
than one metropolis in order to reduce the time and costs of access to metro¬ 
politan activities by all parts of the nation. This tendency indicates that ac¬ 
cessibility is an indispensable prerequisite to metropolitanism. 

Variety 

The variety of activities and opportunities within a metropolis depends upon 
relative accessibility. For in order to carry on any given function, the me¬ 
tropolis must be accessible to a hinterland which is large enough to provide 
adequate support for the activity. The facilitation of access by mechanized 
transport has been directly responsible for the proliferation of the metropolis 
in modem times. 

As a metropolitan advantage, variety cannot be measured entirely in eco¬ 
nomic terms. Professor Florence has pointed out that only the metropolis has 
a sufficient variety of specialization so that a satisfactory number of congenial 
persons with mutual interests can be found. Likewise, only the metropolis 
offers a sufficient variety of persons with diverse and complementary interests 
to provide a stimulating cross-fertilization of ideas. 

In its variety, the metropolis affords a wider selection of economic op¬ 
portunities to the individual than any other form of human sertement. The 
metropolitan labor market provides a greater number and diversity of job op- 
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portuuitics without the disadv^tage of changing one’s residence with every 
change of employment. Conversely, the metropolitan dweller normally has a 
wide choice of residential environments, including different houses, dwelling 
types, and neighborhoods. He is relatively free to seek new residential environ¬ 
ments without the necessity of changing his employment each time he changes 
his residence. 

The employer, on the other hand, has the widest possible choice from 
among a large labor force. He can expand, contract, change the direction of 
his effort, or even relocate without the dire consequences to the community 
that would follow with a less varied and smaller labor force. 


Transportation and Land 


If the accessibility and variety of a metropolis are to be maximized, other 
aspects of metropolitan development and planning should receive more atten- 
Uon m the future thm in the past. The first aspect (mentioned by Professor 
Ratcliff) IS a reduction of the friction of movement within the metropolis 
and a consequent reduction of the monopoly position of certain sites which 
capitalize upon undesirable congestion. 

Professor Ratcliff points out that improvements in local transportation and 

^nsequent reducUons in its costs tend to even out differences in site rentals 

tendency implies a broadening of the choices among alternative sites for 
business as well as for residence. 
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which are sufficiently detached to be able to view the metropolis in relation 
to its regional, national, and world-wide functions. 

Artificial Restraints upon Freedom of Residential Choice 

Restrictions upon freedom of choice of residential locations within the 
metropolis are of two general types. The first restriction is related to the 
separation of places of work and residence. It is inherent in the nature of the 
metropolis itself. The second is expressed through zoning and deed restrictions 
and the operation of the housing market. It is the result of specific action by 
individuals and groups within the metropolitan area. 

Separation of Places of Work and Residence 

Advances in transport technology have greatly facilitated access among cities 
and between cities and their hinterlands. Access among the various portions 
of a built-up metropolitan area, however, has not been comparably improved. 
The problem is especially acute in the metropolitan areas. For the larger 
the urban agglomeration, the greater the total number of travel miles per 
capita involved in the daily journey to work. Hence the greater the dependence 
upon mass transport. 

The automobile has merely aggravated the problem, and cannot be relied 
on as the chief means of tirban transport. For it produces traffic at rush hours 
in the concentrated centers of employment; its speed of movement is slow 
in congested areas; its cost of parking (where space is available) is high; and 
its flexibility makes available for development ever-expanding areas on the 
metropolitan periphery at greater and greater distances from the center. 

No wonder, then, that the riding habit on mass transit is higher in metro¬ 
politan areas than in smaller cities. But mass transit routes are so oriented that 
they primarily serve the central business districts. In fact, the traffic density to 
and from other areas of employment would be insufficient to support adequate 
high-speed mass transit. The worker employed in the central business district 
thus has the greatest freedom of choice among the residential locations within 
the metropolitan area. For him , all locations are accessible by relatively good 
transit, either directly or by means of feeder lines with good connections. 

A person employed in other parts of the metropolitan area, however, does 
not enjoy comparable transit facilities or residential mobility. He does not 
have complete freedom of choice among all neighborhoods in the metropolis 
where housing is wi thin his means. For in many cases the costs in time, 
money, and effort of the journey to work become disproportionate. 

An individual working outside the central business district often must 
commute by automobile, and the expenses of automobile operation and mam- 
tenance, including insurance and garaging, is greater in metropolitan areas 
than anywhere else. In fact, it constitutes a sizable item in the high cost of 
metropolitan living. 

Furthermore, the worker employed in an outlying esiaolishment is faced 
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with the problem of the high cost (or impossibility) of finding garage space 
if he wishes to live in a dense multi-family apartment development which many 
persons prefer, And he usually cannot live in a residential area so located as to 
involve travel through the central business district on the way to work because 
of the time consuming congestion Involved in passing through the downtown 
district. 

Considerable research is required in order to solve the problem of how to 
provide adequate transportation to points within the metropolitan area other 
than the central business district. Research on attitudes toward automobile 
ownership in the metropolis, as they pertain to choice of residential location, 
would also be fruitful. The entire subject of work-residence relationships in 
the metropoUs, especially as they affect choice of residence and employment 
and hence the housing and labor markets, is only now beginning to be studied 
and should receive much more concentrated attention. 


Zoning and Deed Restrictions and the Housing Market 
Heretofore we have generaUy assumed that it was desirable to concentrate 
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Conclusion 

This discussion has tried to set forth a few implications of the chapters 
by Professor Ratcliff and particularly Professor Florence in terms of the 
problems related to the present and future maintenance of metropolitan advan¬ 
tages. Accessibility and variety, which are perhaps the two outstanding metro¬ 
politan advantages, give rise to a richer and fuller kind of living than is 
possible anywhere else. If these advantages are to be preserved in the face of 
threats to the metropolis and the kind of living which it provides, much basic 
research will be required and new planning solutions tried. Herein is the chal¬ 
lenge to the metropolitan university. 

By Larry Smith, President, Larry Smith & Company, Real Estate Consultants, 
Seattle 

These comments pertain mainly to the position of the investor in commercial 
real estate and the position of the retail store. From this viewpoint, it seems 
evident that, as Professors Florence and Ratcliff indicate, a metropolitan con¬ 
centration of population today provides a net-plus to the geographical 
area or country in which it is located. Furthermore, the manifestations of 
change in the distribution of urban activities are chiefly natural adaptations to 
new conditions which move toward higher, not lower, total efficiency. Finally, 
the modem city is more efficient than its forebears. Collective efforts to raise 
urban efficiency should be directed toward encouraging land-use changes 
which will enhance total efficiency. 

As Professor Ratcliff adds, the central business district appears to be a 
permanent institution which cannot be replaced by the development of similar 
suburban facrlities. In other words, the efficiency and contribution of the 
central business district are based upon the assemblage in one central location 
of many functions which can serve the entire city most effectively by being 
situated in a single district. 

For business organizations and investors in our larger cities, six of the 
concepts mentioned in the chapters by Professors Florence and Ratcliff are of 
particular interest. These are the cost of dispersion, modem shopping centers, 
equalization of costs, the hierarchy of values, the distribution of the tax 
burden, and the allocation of parking charges. In addition to these specific 
concepts several more general questions are suggested by Professors Florence 
and Ratcliff. These questions pert ain to the location and preplanning of 
metropolises and the future form of central business districts. 

The Cost of Dispersion 

The cost of dispersion is not necessarily the same for various members 
of the business community. In a period of rapid growth, for instance, one 
segment of the community may move to a new location which is more ad- 
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vantageous to its operations. But its dispersal may at the same time be dis¬ 
advantageous or costly to other parties. 

As an example, take the recent campaign by certain Southern states to 
attract industries from New England. In many cases, this move is urged on 
the basis of temporary “fractional” advantages, such as tax benefits or free 
sites, which in the long run might not be sufficient to justify a move. In that 
event, the movement of New England industries to the South in search of 
presumably better locations may eventually harm the industries as well as 
New England itself. 

On the other band, if the fractional advantages are merely the trigger which 
sets in moUon a transfer which is basically logical, then this objection would 
not be valid. Whatever the case, the remedy available to the New England 
states is not merely a criticism of the Southern states for offering fractional 
advantages. It also includes an investigation and promotion of the real ad¬ 
vantages which New England offers various industries best suited to its own 
location. 


Modern Shopping Centers 

Shopping centers are logical adaptations to the automobile age of older 
suburban developments located at the intersecUon of public transportaUon 
hnes. In this sense, they should prove to be sound real estate investments if 
they are related to the growth of population and the needs of the suburban 
commumty Beyond that point, however, they may encourage an excessive 
di^sion of retad facilides which is not justified by increased advantages to the 

St notZT"’ ” itself. Here, again, the cost of dispersion 

mi^t not be the same for every member of the community 

growth in the last five years and the predicted 
growth m the next ten or fifteen years, the justifiable number of modern shoo 

partment stores and retailing facilities cor^uarabirt branch de- 

rown district. This is proba^bly 
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for the development of that particular type of shopping center in the United 
States today and over the next ten years. 

Nevertheless, many modem shopping centers are being promoted despite the 
lack of either a suitable market or a well-designed layout. Some of them have 
already proved to be unsatisfactory investments. Others now in operation or in 
the planning stage can be expected to have the same experience. The result is 
likely to be a setback in the normal development of similar suburban facilities. 
For entrepreneurs, retaUers, and insurance companies and other financing 
agencies may turn their back on all such developments because of the unsatis¬ 
factory experience with a few poorly located and poorly developed units. 

These facts imply that a diffusion of facilities throu gh out metropolitan areas 
is continuing to take place in the United States. In the future, this diffusion will 
probably be evidenced less by the smoothness which Professor Ratcliff suggests 
than by the imperfections and lags which he also emphasizes. It will un¬ 
doubtedly be spurred by entrepreneurs seeking profit to the detriment of sound 
investment and sound retailing. Such a movement will be followed by setbacks 
inhibiting the normal forces of diffusion even at a time when the disadvantages 
of the existing pattern persist beyond the point where diffusion of facilities 
would be justified. 

Equalization of Costs 

At certain times, costs may vary among various parts of the country, or be¬ 
tween one part of a metropolitan area and another. But wi thin a limited length 
of time, it is reasonable to assume that these costs will tend to be equalized and 
the temporary benefits of any local cost advantages will disappear. 

One case in point is the improvement in communication during the last few 
decades. As late as 1935, there were relatively wide discrepancies in the costs 
of construction within distances of 100 or 150 miles; labor in specialized trades 
failed to move freely from one local area to another. Today improved trans¬ 
portation has wiped out many of these differentials. Even on a national basis, 
total costs of labor, as distinct from hourly wages, have tended to equalize 
among different areas. 

Another illustration is the price of land used for shopping centers. One of 
the incentives in such projects has been the fact that raw land has been bought 
at relatively low prices and has risen substantially in value after it was im¬ 
proved with retail stores. However, experience in many projects has shown 
that this appreciation in value is not so great as it might seem. For the cost 
to the entrepreneur of installing on the raw land the necessary improvements 
and utilities (which are normally provided at the expense of the municipality in 
central business districts or in established suburban areas) has almost entirely 
absorbed the apparent differential between the low cost of the raw land and its 
value after development. 

In the same fashion, many of the factors creating favorable cost differentials 
for suburban retail stores today may disappear within the next few years. 
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Favorable wage, delivery, publicity, or other costs may v anish if continued 
suburban population growth tends to bring about cost levels characteristic of 
the central business area. It behooves both investors and retailers, therefore, to 
make certain that new investments in suburban areas are based upon strong, 
permanent, natural advantages rather than upon artificial cost conditions 
which may disappear at any time. 


Hierarchy of Values 

Both Professors Florence and Ratcliff referred to the natural hierarchy of 
values in the central business district. They pointed out that governmental and 
institutional functions, retailing, and office and other high-type business uses 
are likely to be justified in areas of high land values, and are likely to create 
those values. There is a fertile field for study in determining the effect of popu¬ 
lation growth, the need for these types of facUities, and their influence on 
property values. 

A great body of information is now at hand concerning the extent of certain 
^s of land use required in communities of varying population and economic 
background. But few data exist concerning the types of activities appropriate 
for such iMd-use tensions as the redevelopment of slum areas or the reloca¬ 
tion of freight classification yards on the outskirts of the community with a 
Insulting availability of substantial land areas in the central busS’dSict 

Distribution of the Tax Burden 

l^ave evidenUy been planned to 

controls, or fo^SS 

Md other facihues normafly provided by the municipality. Other regional-t^ 

ization of assessed valuations. As a result Jep normal equal- 

the total expenditure for improvements L^th^^ assessment is related to 

assessments should be so equalized that tte tSTSde^ X 

severe on the property owner who nianc nnrnen will not be unduly 

as to provide the greatest net beneh^ to the commLty. 

Allocation of Parking Charges 
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concludes that they should rightly be a general charge on the community 

Nevertheless, the cost of parking as a terminal facility is closely related to 
the problem of the public transportation system. The consumer or em¬ 
ployee who uses public transportation facilities is at least as important to 
the health of the central business district as the owner of a private automo¬ 
bile who drives downtown. The presumption that the driver may be a more 
profitable customer for the downtown stores has apparently not been satisfac¬ 
torily proven. 

It does seem obvious, however, that the per capita cost of providing facilities 
for the user of the public transportation system is much less than the cost of 
furnishing street and parking facilities for the movement of a single individual 
who ties up 200 or 300 square feet of land or garage space during the time he 
shops. Consequently, there appears to be as much justification for subsidizing 
the public transportation system as for providing free street and parking facili¬ 
ties for the user of private transportation vehicles. 

The parking problem, in other words, must be related to the need of main¬ 
taining and improving the public transportation system so that it offers facili¬ 
ties comparable in attractiveness and comfort to the convenience of the 
parkway and the supervised parking lot. This problem is the concern not only 
of the persons using the transportation system but also of the owners and 
renters of property located within the entire central business district. 

The Location of New Metropolises 

Can we recognize in advance the probable location of a new metropolis 
which may serve areas where rapid population growth is now occurring? Pro¬ 
fessor Florence lists eight cities in our country with metropolitan areas in 
excess of two million persons. They are New York, Chicago, Philadelphia, Los 
Angeles, Detroit, Boston, San Francisco, and Pittsbxirgh. In all, the eight areas 
serve four major Census regions—the northeastern, middle-Atlantic, east 
north-central, and the Pacific Coast states. In 1950, the four regions contained 
more than 84 million inhabitants. 

Yet five other major Census regions and two-thirds of our land area are not 
now adjacent to a metropolis. In 1950, the population of these regions was 
about 66 million persons, or roughly the total population of the United States 
in 1895. By 1975, the estimated population of the five regions will approxi¬ 
mate 90 million—greater than the 1950 population of the four regions now 
served by our largest metropolitan areas. This anticipated rate of growth also 
exceeds the expected average growth of the remaining four regions. 

In view of these considerations, it seems reasonable to expect that twenty 
years from now, up to six additional cities may qualify as metropolises serving 
one or more of the five major Census regions. From a business standpoint, it 
would be extremely interesting to identify the factors contributing toward the 
development of these cities to the point where they serve as true metropolitan 
areas for their surrounding regions. 
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Preplanning the Metropolis 

Can we identify the disadvantages or negatives of a metropolis and eliminate 
their influence as a metropolitan area expands or as a moderate-sized city 
grows to metropolitan stature? 

The problems of a major city in the United States are relatively easy to 
point out. They include traffic, parlcing, public transportation, general munici- 
pal finance, zoning, building codes, off-street parking and delivery zones, 
smoke and noise control, and so on. But they are not so easy to correct. A 
great psychological problem exists in inducing any government of a growing 
city to plan and spend in advance to avoid these disadvantages at a time when 
its revenues are totally committed to meeting the present increasing need for 
schools, fire protection, streets, sidewalks, and other facilities. 

It is nevertheless ^ue that one million dollars spent today in creating condi¬ 
tions which will avoid the need to make expensive corrective measures in the 
future could easily save an expenditure of possibly ten or twenty million dollars 
at a later date. With an anticipated population increase in the United States of 
approximately 50 milUon persons from 1950 to 1975, the growth of certain 
cities toward metropolitan status should be capable of prediction. In view of 
the short term, the benefits to be derived from anticipaUng future needs would 

be so imminent and so predictable that energetic measures should be under- 
taken toward this end. ‘uiuci 

The Future Form op Central Business Districts 
arertumv^ metropolitan 
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lems. They have pointed out many of the influences which bear upon our daily 
lives as well as the values which are worth preserving and the dangers which 
threaten these values. It seems certain that the universities will continue to 
provide leadership in this direction. Each day, the problems call for more 
urgent solution in view of our rapid population growth which is now estimated 
to carry us to more than two hundred million persons in the next twenty years. 

Footnotes to Chapter 8 

1. Mark Jefferson, "The Law of the Primate City,” Geographical Review, XXK 
(April, 1939), 226-232. 

2. J. H. von Thunen, Der IsoUerte Stoat (The Isolated State), 1863. 
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INTRODUCTION 


The metropolis represents a change in the scale of life. It magnifies many 
problems encountered in smaller communities as well as creates others of its 
own. With its millions of inhabitants, the metropolis emphasizes the need to 
control individual actions in the interest of community welfare. Conversely it 
a so underhnes the need to protect the individual against the unreasonable acts 

for the goal is to provide a fuller life 
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chapter is deigned to survey the law of property and furnish some 
background i^onnation for limited conclusions. It purports to state a point of 
wew conce^g certain broad legal principles affecting property which have 
^n s^p^ by the pressures of the metropolis. These principles have influ- 

property and may further affect the field 
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it always had been accepted. Other times, judicial action may approve what 
had formerly been frowned on, or judicial legislation may change the course of 
the law. This happened when the United States Supreme Court redetermined 
the powers of the federal government by adopting new concepts of the inter¬ 
state commerce and general welfare clauses of the Constitution. 

Frequently the desired end is accomplished by contract or custom inde¬ 
pendent of legislation or litigation. What people actually do in their everyday 
activities concerning real estate titles, for instance, is as much a factor of 
change as a statute or judicial decree. And sometimes legal means which are 
not precisely adapted to the purposes are used to accomplish a given end. Al¬ 
though far from ideal, these means may escape challenge and ultimately attain 
the respectability of age and custom. 


Fields of Law Involved 


Throughout this chapter instiiuiion is employed in its ordinary meaning of a 
practice, law, or custom which is a material and persistent element in the life 
or culture of an organized group. Property signifies the sum of all the rights 
and powers incident to the ownership of real estate.* 

With these definitions in mind, the question may be considered whether or 
not there has been a discernible influence of the metropolis on the concepts, 
rules, and institutions relating to property. Although the growth of cities hw 
been paralleled by a relentless evolution of the law, no inevitable relationship 
between the two processes necessarily exists. On the other hand, it would seem 
probable that the aggregation of people in cities has exerted some kind of 
influence upon the law of property. In analyzing this influence, various fields of 
law are involved. 

Vast areas of legislation and legal doctrine are applicable to both agranan 
and urban societies and are not exclusively attributable to the influence of 
either. The fields of criminal law, taxation, judicial procedure, descent and 
distribution of property, the laws concerning marriage and divorce, adoption of 
children, wills, and deeds and mortgages, the laws of banking, corporations, 
negotiable instruments and commercial transactions, motor vehicles and edu¬ 
cational institutions, and many other activities apply equally to city and co^- 
try communities. They owe their present status to factors other than urban 


conditions- ^ 

But other legal fields predominantly concern either rural activities or ciry 

problems. The laws applicable to drainage, water rights, control of 

weeds, farm fences, agriculture, and horticulture do not suggest that urban 

problems have shaped their present form. On the other hand, the words slum 

clearance, zoning, building codes, private restrictive agreements, pla^^g. 

rent control, air rights, cooperative apartments, and many aspects of the la 

landlord and tenant call to mind the confusions, antagomsUc mterests, an 

pressures which build up in a metropolis. These confusions, mterests and 

pressures shape the permitted actions of its people. They become reflected in 
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the legislative acts of its officials, the actions of public agencies which make its 
decisions, and the judgments of the courts which decide its controversies. 

Legal Areas Illustrating Metropolitan Influences 

Illustrations of the influence of the metropolis may be found in statute books 

as weU as court decisions. They include the police power in an urban society 

the types of statute and municipal ordinances which have evolved in populous 

communities; social controls of land use in cities as demonstrated by zoning 

laws and conservation acts; the maze of statutes and institutions which spring 

fmm the federal government in the area of housing, slum clearance, and the 

alphabetical agencies concerned with realty; and some phases of the law of 
laQdlord and tenant. 

Olher iUustrations of metropolitan influences have developed from business 
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In applying these principles to changing circumstances, the courts have 
developed the fundamental doctrine that the police power extends to the 
protection of the lives, limbs, health, comfort, and quiet of all persons and the 
protection of all property within the state. Moreover, the police power may be 
exercised in the interest of public morals and safety and for the promotion of 
the general welfare. 

The authority of the states to enact laws reasonably necessary to promote 
the public health, morals, safety, and general welfare comprehends a wide 
range of judgment and discretion in determining what matters are sufficiently 
important to be subject to state regulation and administration. For the limita¬ 
tions of the federal constitution do not deny to the states the power to establish 
all regulations reasonably necessary to advance and secure the health, morals, 
safety, and general welfare of the commimity.^ 

In exercising the police power, no compensation is paid by the state or col¬ 
lectible by a property owner because of limitations imposed upon the free use 
of his property where those limitations are within the police power. Section I 
of the Fourteenth Amendment to the federal constitution prohibits the taking 
of property without just compensation. But it does not prohibit the exercise of 
the police powers. Even in the face of a great financial loss, the police power is 
upheld. Private loss will not be permitted to impede a proper exercise of that 
power, because the well-being of the people is more important.® 

The Essence of the Doctrine 

The police power involves two conflicting concepts. One is that the state has 
power to make regulations to promote the health, peace, morals, education, 
and good order of the people even though in so doing individual rights have to 
be sacrificed to the common good. The other is that individual rights and 
freedom of action are so basic and important that a legislative act whose effect 
would deprive a citizen of property rights cannot be sustained in the courts 
under the police power unless the public health, comfort, safety, or welfare 
demanded such enactment, and unless there is some logical connection be¬ 
tween the object to be accomplished by the legislation and the means pre¬ 
scribed to accomplish that end.® 

Among the cases decided by courts of last resort, those which mvolve tne 
police power originate more often than not in problems created by the crowd¬ 
ing of urban Uving. Even in the days of maximum individual free action, 
privately-owned buildings which were a menace to public health or which were 
unsafe and constituted a fire hazard could be demolished by the state under the 
poUce power without compensation to the owner. The doctrine went so far as 
to permit a private residence to be destroyed without compensation in or^r o 
prevent a general conSagration. It also allowed the destruction o property 

prevent flood damage to adjoining property.’ 

Earlier legal decisions emphasized the basic concept that an owner of prop¬ 
erty has the constitutional right to make any use of it he desires, so long as he 
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does DOt endanger or threaten the safety, health, comfort, or general welfare of 
the public. The desirable end was individual freedom of action, not prohibition 
of free choice. Thus the line was clearly drawn against municipal regulations 
like those prohibiting the location of a retail store in a residence area. It was 
also drawn against regulations prohibiting the location of a store in a resi¬ 
dential zone without the frontage consents of a majority of the property owners 
on both sides of the street in the block in which the store was to be located or 
against regulations based upon aesthetic considerations.® 

The Elasticity of the Doctrine 

The most notable aspect of the legal concept of police power has been its 
abihty to change and grow and adapt itself to new conditions. Over the years 
^e courts have refused to compress the poUce power into a Umited and rigid 
defimtion. They have kept it flexible and poised to meet changing conditions 
whch from gerieration to generation require new regulation or different appU- 
cahon of an old principle to new facts.® 

sustained primarUy by the courts. In passing upon 
Ae consutubon^ty of legislative acts, the courts have shifted the uL be- 
tween the permissible and the forbidden to accommodate prevailing social 
pobncal, and economic ideas. They have done this through recoup! TSe 
wnvement Md fluid concepts of public welfare or public^good and general 
prosperity. Accordmg to Mr. Justice Cardozo, "property, like liberty though 
immune under the Constitution from destruction, is noUmmune from re^t 

bon essenbal for the common good. What that regulabon shall be ewrv 
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Recent pneraUons have worked out regulations in the light of the fact that 
most ^ople are city dweUers. As a New Jersey court stated ii I93I 
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and zoning movement, which has had a phenomenal growth in the last 
decade, is the result of apprehension for the future of our congested and 
badly organized municipalities. 

A great number of problems have been created by this concentration of 
population. Sewage disposal, traffic congestion, housing conditions, race 
segregation, public recreation, and the like have become absorbing topics. 
Municipal and state governments have engaged in paternalistic enterprises 
which would have been regarded as socialistic a generation ago. Clinics, 
housing bureaus, sanitary departments, museums, libraries, municipal uni¬ 
versities and trade schools, employment agencies, community centers, civic 
operas, and so forth are but a few of the recent governmental activities. 

Life has ceased to be home life but has become apartment life. Meals are 
now eaten at cafeterias, and we sleep on beds that disappear behind the door 
to furnish more of the room that has become so precious. There was a time 
when a man’s affairs were his own; his house was his own; his liberty and his 
property were the things most dear to him. His yard and his house were 
spacious and isolated. If he wanted water, he dug a well or went to the town 
pump; his lights were furnished by a kerosene lamp that any one might own. 

In the city, today, we are forced into co-operation with our neighbors 
whether we desire it or not. We cannot dig our well in the city; the water 
would become impure. We cannot throw the dish water out of the window; 
a neighbor's complaint would result. We must own small parts of a water 
system, a sewer system, and a light system. We may have our home in a 
co-operative apartment house. We live among people, and this association 
with people determines whether our lives are livable or not. 

The law has taken cognizance of the changing conditions in city life. A 
great deal of legislation has been concerned with the public health, safety, 
and morals. The sense of smell is protected, as well as our sense of hearing. 
And everywhere we find laws passed under the police power of the state 
which are designed to promote the comfort and general welfare of the citi¬ 
zens. . . .*2 


Legislation Resulting from Urban Pressures 
The Common Law 

The influence of the metropolis on the concepts, rules, and institutions 
affecting property primarily manifests itself through the enactment of legisla¬ 
tion. The Congress, General Assemblies of the States, and lesser legislative 
bodies all are responsive to the problems of their constituents, most of whom 
now live in cities. 

Back of legislation enacted to meet current pressures lies a great body of 
nonstatutory law which has accumulated through generations of nonurban 
people whose customs and ideas still have a positive influence upon the law as 
it affects the whole economy. Throughout the country, except in a few areas 
which have Spanish or French background, the common law of England was 
adopted and still exists as the basis of existing state jurisprudence. It was the 
everyday law of an agrarian society—a system of elementary rules^and general 
judicial declarations of principles. These rules and principles continually ex¬ 
panded with the progress of society, adapting themselves to the gradual 
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changes of trade, commerce, arts, inventions, and the exigencies and usages of 
the country.^* This development continues unabated. 

Many states have adopted by statute the fourth year of the reign of James 
the First as the date when the common law of England was transplanted into 
their basic law. That year began March 24. 1606, and ended March 23, 1607. 
It was the period during which the first territorial government was established 
in America. The original statute fixing that date was passed by the general 
convention of the colony of Virginia in May, 1776. From Virginia it spread 
through most of the country as the territories and states adopted the legal 
background of their ancestors. However, not all of the states have taken the 
same date as the start of their individual jurisprudence.** 

By consUtutional provision. New York takes as its legal background “such 
parts of the common law, and of the acts of the legislature of the colony of 
New York, as together did form the law of the said colony, on the nineteenth 
day of April, one thousand seven hundred seventy-five, and the resolutions of 
the congress of said colony, and of the convention of the State of New York in 
force on Ae twentieth day of April, one thousand seven hundred seventy- 
seven, which have not since expired, or been repealed or altered.” Florida 
patriotically fixed July 4, 1776, as the date of which “the common and statute 
laws of England which are of a general and not a local nature” were accepted 
as the foundation of State law.*® 


But aU of the common law states have used some date between the fourth 
year of the rei^ of James the First and the signing of the Declaration of Inde¬ 
pendence as the time of their adoption of the common law. Yet even in 1776 
toere was no urban population worthy of the term as it is used today Early 
Amencan colonial society, to which the common law was transplanted and 
adapted, essenUally was an agrarian society.** The body of the law had devel- 
fu^r^^ M ^ predominantly rural, society. It seems to 

'o view the major influences 
attributable to the mcreasmg urbanization of our population. 


Growth of Urban Areas and Laws. 1790 to 1950 

oufrfSft 4 decennial census of the United States, only 200,000 

approxkl^telvSou n? in 1790. In other words, 

nK^thanQ/tn-ir * 100 persons resided in urban territory. By 1950, 

fore i population. In the 160-year period there- 

urbM areas. inhabitants of our country have come to reside in 

ena’^^??'s™e“otfliSsS' has been 

■..a^on Seteent 
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tutional theories of much broader and more flexible patterns, a vast number of 
federal statutes have invaded areas theretofore thought to be sacred to the 
states. In addition, there has always been an even greater and overwhelming 
quantity of local laws. These local laws have been passed by thousands of 
lesser legislative bodies which owe their existence to the desire of groups who 
live together to be self-governing in local matters. This is the case even though 
local groups now depend upon a great central government with vast taxing 
powers for security and welfare and protection from economic and social ills. 

As urban centers continue to multiply and grow, their problems become 
more complex and the volume of federal, state, and local le^slative enactments 
continues to increase. As the Lord High Chancellor of Great Britain remarked 
in 1953, “the truth of the matter lies in this that the greater the complexity of 
modem life, the greater the need of regulation.”” 

The Pattern of Statutory Law 

Among the various state statutes, those which reflect influences of the 
metropolis form a common pattern. By their subject matter, they are of two 
general types. One is the creation of (and grant of power to) lesser and local 
municipal corporations, such as cities, villages, towns, housing authorities, re¬ 
development corporations, park districts, school authorities, planning boards, 
and similar bodies. The other is the establishment of general rules of law and 
overriding limitations, primarily resulting from an exercise of some phase of 
the police power, or relating to the creation and conveyance of rights of 
property. 

An analysis of state statutory enactments indicates that the more important 
kinds of legislation fall into a pattern somewhat like that given in Table 14. 

Municipal Ordinances 

The states have generally delegated a great variety of local powers to their 
cities and other urban municipalities. In turn, cities and villages, pursuant to 
the powers granted, have legislated upon innumerable aspects of property law. 
Building codes, sanitary requirements, fire prevention procedures, require¬ 
ments as to streets and open spaces for public use, mechanics for obtaining 
public improvements at the expense of the realty favorably affected, paving, 
drainage, water supply, sewers, and a multitude of other requirements are 
reflected in such ordinances. Municipal legislation in particular has the effect of 
subordinating the right of an individual to do as he pleases to the will of the 
community in which he lives. 

As the pressures generated by the ever-increasing number of persons living 
in the same limited area rise, so do the laws and ordinances. Consequently, a 
person who acquires ownership of a lot in a city may be compelled against his 
will and judgment to install (or at least to pay the cost of installing) sidewalks, 
pavement, and water and sewer connections. When he builds a house, he may 
be obliged to submit his plans and specifications to city oflBcials, secure a 
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permit to build on his own land, and conform to endless city requirements 
concerning the structure. An analysis of the city ordinances of New York is 
shown in Table 15. 

The Volume and Burdens of Controls 

Any given piece of city realty is subject to multiple controls and regulations. 
These are found in statutes, ordinances, rules, and regulations of many over¬ 
lapping public bodies within whose jurisdiction the property lies. As metro¬ 
politan areas grow in size and complexity, the number of public bodies in¬ 
creases to meet the specific problems which result. For all public bodies have a 
tendency to meet specific problems by exerting their le^slative powers and 
enacting laws of broad enough scope to encompass the known problems and all 
related problems which the law makers can foresee. Fig. 2 indicates a number 
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New Yort Cjty Ordinances Doectly Apfectino City Realty 
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of the sources from which regulatory measures emanate and the kinds of public 
bodies which may have jurisdiction over a single piece of land. 

These bodies may impose many (sometimes overlapping) restrictions and 
limitations upon a given piece of realty which falls within their jurisdiction. 
Many of them have powers of eminent domain. All of the public bodies are 
supported from taxes. Through powers to zone and regulate the details of build¬ 
ing, cities, villages, and towns have many more direct influences on realty 
within their jurisdiction than do other bodies. Some have very limited powers, 
others much broader powers. But all are illustrations of what happens when 
land becomes part of a metropolitan area. Typical examples of the burdens 
which may be imposed by them are shown in Fig. 3. 

Zoning 

Possibly the most spectacular present-day influence of the metropolis upon 
the concepts, rules, and institutions relating to property is found in the aspect 



Fig. 3. Burdens Imposed by Public Bodies on an Urban hoT. 
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of the police power known as zoning. Within the last generation, practically 
eveiy sizable city and village has enacted zoning ordinances. 

Comprehensive zoning of a whole city is intended to control the destiny of 
every parcel of land within its jurisdiction. Through this device, the metropolis 
seeks to limit by districts the character of buildings which may be erected, 
prescribe the areas of land which may be built upon, require observance of 
height limits, setbacks, building lines, and other details.*® 

This exercise of social judgment and compulsion has slight regard for the 
wishes of an individual landowner. It is a clear exercise of the power of a large 
group, intent on serving what is conceived to be the general welfare. It is in 
sharp contrast to a simpler social setting which would have cherished and pro¬ 
tected the right of the individual to use his land to suit his own convenience 
provided he did not affirmatively harm his neighbors. Modem zoning regula- 
tion has required the application of old principles to new facts. It has shifted 
toe Ime between the permissible and the forbidden within what was formerly a 
field of free action.** ^ 


The Background 

Zoning has been practiced for many years in European cities. There is some 

1810, under a decree of Napoleon Bonaparte. Another fixes the date as 1853 

whwT' official zoning law was the Town Planning Act’ 

which combined zonmg and planning, and was passed in 1909 ** 

Although the iniUal date for the United States is not certain it is clear that ac 

^^e more pronounced. The attempts to solve such problems however are 

Uuffi“eld t ^PParenUy experimented fiit in 

Comprehensive 

adontM oUK tf Followmg these starts, many ordinances were 

of ffiere has been a considerable time lag between the creation 

of a „eed for zoning and .he finding of a lorkabrifg“e"r 

fhefi m^clluue°stnt^ T" enabUng acts, giving 

lands and b^^^dhlgs of 4e enb^reZin" ordinances by which the 

grant of such powfr a laree number are controlled. Pursuant to the 

enacted comp^rehen 

- fira. n-any 

of >he coum occuned “.925 “™P'=.of f-e reasoning 
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tected by the CoDstitutioD of the state; second, because such deprivation 
is not justified by any consideration for the public v/elfare, security, health 
or morals apparent in the ordinance itself; and, third, because it does not 
require that the restrictions shall in fact be based upon any such considera¬ 
tion. But in reaching this conclusion we do not hold that the use of property 
in Baltimore city may not be regulated or restricted where such regulation 
or restriction is based upon such consideration.^^ 

Despite early setbacks, however, the fundamental legal principles involved 
in zoning were finally settled in 1926 by the United States Supreme Court in 
the well-known case of Village of Euclid v. Ambler Realty Company.^* In 
subsequent years, the principles of zoning and the legal foundation for com¬ 
prehensive zoning ordinances have been established in so many cases that 
zoning is no longer subject to question. The Euclid case has been followed by 
the courts of last resort in most of the states. All the states, except New 
Mexico and Vermont, have cases either citing it with approval or following the 
principles there laid down. 

After the fundamental principle of zoning was clearly established, there was 
a good deal of litigation to test the question of whether or not specific zoning 
ordinances were unreasonable as applied to specific property and therefore 
void. Many decisions have held that municipal ordinances were tmreasonable 
and invalid as applied to the facts of particular situations.^'^ But so far there 
does not seem to be any general feeling that the power of the courts has been 
misused to exercise judicial control of zoning in this manner. 

Nonconforming Situations 

Cities like New York, Chicago, and Los Angeles grew to large size before 
effective efforts were made to control their growth and development through 
the exercise of the police power. Much of their growth took place before there 
was public acceptance of the ideas of city planning and comprehensive zoning. 
When zoning ordinances went into effect, therefore, they were applied to situa¬ 
tions which had accumulated over the years. And they necessarily had a pros¬ 
pective rather than a retroactive effect. 

As a consequence, the amortization of nonconforming uses is one of the 
most serious problems in zoning regulations. Generally, buildings which do not 
conform, and uses which exist when an ordinance becomes effective, are per¬ 
mitted to continue. The theory has been that lawfully-erected buildings and 
nonconforming uses should be allowed to continue because “zoning seeks to 
stabilize and protect and not to destroy.”*® As a concession to existing condi¬ 
tions, nonconforming uses and buildings are tolerated but are not allowed to 
multiply. 

When a nonconforming use or building is abandoned, it usually may not be 
reinstated. Some zoning ordinances allow rebuilding in case of destruction; 
others permit rebuilding only in cases of partial destruction. Generally, they do 
not permit an owner to tear down a nonconforming building and then erect a 
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new nonconfonning building In its place. Thus zoning depends somewhat upon 
the promise that time wiU correct past mistakes and result in greater uniformity 
of development. 

Recent Developments and Problems 

can remain static. Urban conditions 
change m spite of diligent efforts to maintain the status quo. Neighborhoods 
alter. Buildings grow old and unfashionable. People move to new areas and 
new houses which contain new equipment. 

To keep zoning ordinances sufficienUy flexible to meet changing conditions 
and at the same ume maintam maximum benefits from past efforts, two chief 
remedies are used. One is in the fonn of general amendments to the ordinance 
as they may be required. The other is in the form of specific amendments 
usuaUy made after notice and hearing before a board of appeals, relating to 

Efce appUcation of the or- 

in municipal zoning which are designed to meet 
cha.gu,g conditions has been the creation of buffer zones and requhemen “for 

off-sueet automobile parking in connection with densely-occupied buUtos 

discriminatory in its nature. The court held tha^ di^ ““lawful classification, 
apartment buildings and other stnichirAc differences m kmd between 
created. However, the court did state that r '''arrant the distinctio» 

.ab^dSr O-don Of .be 

comtM. pressure of individuals wh'rsrek ITmoBt **”= 

“on of .heir hoidinss regardless of i.sS 
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tion. A third problem arises from the fact that every large metropolitan area is 
now composed of a number of communities which gradually have been 
annexed to the original city as it expanded. So far, no clear solution has 
indicated how to effect uniform controls of realty located in the different 
jurisdictions which constitute parts of the same metropolitan area. Several 
alternatives exist. They include regional planning, the formation of new 
governmental entities like the Port of New York Authority,®® or joint action 
based upon unity of purpose and ideas without a single adequate compulsory 
entity. 

New concepts of social compulsion similar to zoning have been observed in 
the attempted use of the legal powers of the state requiring property owners to 
maintain their buildings adequately so that slum-like decay and deterioration 
are prevented. In 1953, the General Assembly of Illinois adopted a statute, 
called the Urban Community Conservation Act, aimed at those ends. In broad 
outline, the act seeks to bring about effective and preventive cooperation 
between property owners and city officials in districts which are deteriorating 
but still have salvage possibilities before they become actual slums. The me¬ 
chanics for accomplishing these purposes involve definition of the affected 
area, initiation of specific plans by conservation boards working with local 
community councils, and final judgment and ultimate power largely vested in 
the city council and the courts.®^ 

Governmental Activities 

During the financial and real estate collapse of the early 1930’s, federal and 
state governments took remedial measures aimed at many aspects of various 
problems. The resulting legislation was of two general types. One was a variety 
of emergency stopgap measures. The other encompassed long-range plans and 
activities in the fields of housing and real estate ^ance. 

Despite the number and complexity of these acts, they follow a fairly simple 
pattern. Through governmental grant, subsidy, insurance, or active participa¬ 
tion, federal acts have sought to provide housing and to protect individuals and 
lending agencies against financial disaster. In the main, state acts sought to 
conform to the pattern of federal acts in whatever maimer was essential to 
permit the states and their municipalities to qualify for grants of federal aid. 
The states also set up the necessary entities to implement the program em¬ 
bodied in federal legislation. In addition, they passed mortgage moratoria laws, 
acts limiting the recovery of deficiency judgments against mortgagors, and 
similar measures to temper the storm of economic distress. 

In the depression period, there were numerous legislative, executive, and 
judicial governmental efforts to forestall the epidemic of mortgage foreclosures, 
stimulate employment, strengthen existing institutions, create new agencies of 
real estate finance, change fundamental concepts concerning mortgage lending, 
and employ various aspects of the public welfare idea, including hotising, slum 
clearance, and neighborhood redevelopment. Throughout all these efforts ran 
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one consistent idea—that the general welfare must be served, and that what¬ 
ever aided the general welfare, as it was then conceived to be, was appropriate 
and therefore legal. 


The Concept of General Welfare 

Of all legal concepts, the idea of general welfare has probably exerted the 
greatest influence upon the urban portion of our population. It has affected the 
relations of the city inhabitant with the government and increased the power of 
the government to reach into his daily life and control his actions. 

In the depths of the depression, the United States Supreme Court showed 
the way toward liberalizing the concept of general welfare by resolving a con- 
sUtutional argument which was as old as the federal constitution. In the case in 
point, the Court held that the Agricultural Adjustment Act of 1933 was un- 
constituUonal. This decision of a pre-New Deal Court laid the foundation for 
changing the life of the nation. It said: 


clause [of the federal constitution] thought to authorize the legislation 
the first,—confers upon the Congress power "to lay and collect Taxes! 
Dunes. Imposts and Excises, to pay the Debts and provide for the common 
Defence ead general Welfare of dre Uni.ed State. . ./■ ... The GoverZ" 
concedes that the phrase "to provide for the general welfare” qualifies the 
powy to lay and collect taxes.” The view that the clause grants power to oro 

welfare, independently of the taxing po^wer. hL never been 
authontauvely accepted. Mr. Justice Story points out that if it were adorned 
It IS obvious that under color of the generality of the words, to ‘proWde^for 
*e coratnon defence and general welfare.’ the government of the United 
ftandin^^’th ® government of general and unlimited powers nwwith- 

Son forT'^geL^^^^^ making 

Since the foundation of the Nation sharp differences of onini«„ i. 
sisted as to the true intemratation ot opinion have per- 

amounted to no more than^ reference to^tL^othT' asserted it 

the subsequent clauses of the same section- enumerated in 

government of limited and enumerated powere the g^ant nr"** ^ 

and spend for the general national welf^r mn«f k grant of power to tax 
merated legislative fields committed to the 

IS mere tautology, for taxation and ^5>“^ess. In this view the phrase 

incidenu of the zeroise of any of Ute eSeraled leL^J'"'“““O’ 
ton, on the other hand, maintained the cla^sr^ollr® 
distmct from those later enumerated nof f POwer separate and 

gr^t of them, and Congres^^oSeaVn^ in meaning by the 

f°d to appropriate, limited only by the reouiJlmA substMUve power to tax 

for ‘be general welfLe of flieTrited S,lt? 
had the support of those whose views are ^ contention has 

nouced the question, but has never fou^d if n. ‘'o^t has 

ootator, or di«„« the ,.gi.,ative pmadoe. Sht^yl,":;? 
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conclude that the readbg advocated by Mr. Justice Story is the correct one. 
While, therefore, the power to tax is not unlimited, its confines are set in 
the clause which confers it, and not in those of section 8 which bestow and 
define the legislative powers of the Congress. It results that the power of 
Congress to authorize expenditure of public moneys for public purposes is 
not limited by the direct grants of legislative power found in the Constitu- 
tion.®2 

With such a concept of the general welfare, legal theories and precedents of 
earlier times became of little importance except as they indicated areas of 
inevitable change. More than ever before, the words of the legal prophet were 
true: “Hardly a rule of today but may be matched by its opposite of yester¬ 
day.”” 


The Federal Program 

In the depression and urban atmosphere, political and social measures were 
geared largely to the voting power and needs of city workers. Obviously, many 
of the governmental agencies were created as a result of public demand for and 
reliance upon bi gg er and better government aid in the property field. Numer¬ 
ous agencies dealt primarily wth urban realty. Their essential function, in fact, 
was to help to provide housing for the private individual in the metropolis. 
Subsequently, federal activities have become an accepted factor in the world of 


city realty. 

With respect to realty, federal legislation created a program of power and 
aid of many kinds. There was federal aid to individuals, mortgage borrowers, 
and mortgage lenders. In most of the large cities, there was federal aid to state 
housing bodies and local public agencies created to aid in slum clearance and 
formed by cooperation with the state. Everywhere, there was federal participa¬ 
tion in real estate transactions which theretofore the federal government had 
not participated in. The federal legislation gave rise to a highly complex senes 
of inter-governmental efforts to shelter the people through pubUc housing or 
private enterprise and to bring about neighborhood redevelopment by govern¬ 
mental cooperation with private capital. 

To carry out the federal programs, governmental agencies generaUy oper¬ 
ated by pouring government money or government credit into threatened areas. 
Some Uke the Home Owners’ Loan Corporation, the Reconstruction Finance 
Corporation, and later the Veterans’ Administration, put the government 
direcUy into business contact with its ciUzens in connection with • their mi- 
vidual financial investments and obligations on mortgage loans. Some, ^e the 
Federal Housing AdminisTation and the Federal Home Loan System 

employed the concept of governmental insurance. They offered both 
and protection. They also set technical standards of performance wtach m 
many ways changed the thinking and habits and business fashions of the ^e 
one of the most dramatic of these changes brought about pubhc ac =P^“ 
government-insured, long-term amortized loans on urban real estate, with the 



LEGAL ASPECTS 


183 


principal of the mortgage being a high percentage of the value of the security. 
In a surprisingly short period of time, home loans of this type practically 
superseded what had been considered to be conservative, small percentage, 
fixed-term loans, which would be continued indefinitely. 

As a result of these complicated legislative efforts, the Veterans’ Adminis¬ 
tration, Reconstruction Finance Corporation, Federal National Mortgage 
Association, Community Facilities Service, Home Loan Bank Board, and a 
host of other legislatively-created entities function in the field of urban real 
estate. Some of their activities are frankly paternalistic, presumably protecting 
the mortgage borrower from his own ignorance or bad judgment and against 
Ae traditional money lender. Other activities seek to protect mortgage pools or 
investors against loss in the event of another economic collapse. 

A large segment of governmental activity was dedicated primarily to the task 
of providing Uving quarters for private individuals in the cities of the nation. It 
took the form of assistance to a buyer in the private enterprise market, insur- 
ance of mortgage debt, public housing for people who allegedly could not 
afford housmg offered by private enterprise, clearance of slums and redevelop¬ 
ment of blighted areas, control of rents according to the interests of tenants 
Md temporary emergency housing for war workers. Most of these areas had 
formerly been considered to be an individual’s own responsibility. The reme- 
^es devised were typical of the political atmosphere in which they were bom 

program which developed to unprecedented propor¬ 
tions m a few years and whose limits cannot yet be defined 

tio^d War II came upon a people considerably condi- 

honed to governmental supervision and control. The war called forth more 

burden oftdS IbSon “ 

Which U,= federal extent to 

for every type of activity in the field of housing' 

Some State Legislation 
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Table 16 

Five Channels of Federal Legislation in the Field op Housing 


I 

Financial Operations to 
Assist an Individual to Pur- 
chase a House Offered by 
Private Enterprise 


Federal Home Loan Bank 
Act (1932) 

(a) Federal Home Loan 
Bank System (1932) 

(b) Federal Home Loan 
Bank Board (1932) 

Reconstruction Finance 
Corporation Act (1932) 

(a) RFC Mortgage 
Company (1935) 

(b) Prefabricated Hous¬ 
ing Activity (Housing 
Act of 1948) 

Home Owners* Loan Act 
(1933) 

(a) HOLC (1933) 

(b) Federal Savings and 
Loan Associations 
(1933) 

National Housing Act of 
1934 

(a) FHA (1934) 

(b) Federal Savings and 
Loan Insurance Cor¬ 
poration (1934) 

(c) Federal National 
Mortgage Association 
(1938) 

Servicemen's Readjustment 
Act (1944) 

Veterans’ Emergency 
Housing Act (1946) 

Housing Act of 1948 

Housing Act of 1950 

Defense Production Act 
(1930) 

Housing Amendments 
of 1953 


U 

Direct Subsidy by Way 
of Public Housing and 
Slum Clearance to Aid in 
Housing Private Individ¬ 
uals who Cannot Afford to 
Rent or Purchase a House 
Offered by Private Enter¬ 
prise 

Emergency Relief and 
Construction Act (1932) 

National Industrial Recovery 
Act (1933) (Housing 
Division of PWA) 

U. S. Housing Act of 1937 

Housing Act of 1949 


IV 

Temporary Alleviation 
of Housing Shortages 
(stopgap housing) 


Lanbam Act (1940) 
(utilization of wartime 
structures for temporary 
veterans' bousing) 

Housing Act of 1950 
(college bousing) 


V 

Rent Control 


m 

Provision of Housing 
during Wartime 


Lanbam Act (1940) 

Defense Homes Corporation 
(RFC 1940) 

FHA (modified for wartime 
activity) 

Defense Housing and 

Community Facilities and 
Services Act of 1951 


Emergency Price Control 
Act of 1942 

Housing and Rent Act 
of 1947 

Housing and Rent Act 
of 1953 
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designed to carry out the federal program of financial assistance. The second is 
intended to solve related problems independent of federal aid. The latter class 
of legislation has often adopted some of the federal concepts. However, it is 
ordinarily characterized by predominantly local financing. 

Thirty-five states, four territories, and the District of Columbia have enacted 
legislation authorizing local public agencies to undertake slum clearance and 
urban redevelopment projects. The general pattern of these statutes is to 
authorize the municipality, the local public housing authority, a separate re¬ 
development agency, or some combination of these bodies to acquire land in 
slum areas through exercise of the right of eminent domain. The public body 
is also authorized to clear the land by razing structures, construct streets and 
utilities, and make the land available for redevelopment by private enterprise 
in accordance with redevelopment plans approved by the municipality at its 

fair value or use value.” Generally, this value is less than the cost of acquisi¬ 
tion. 

As an illustration of the legislative activities of one state pertaining to hous¬ 
ing wd slum clearance. Table 17 shows the two classes of legislation enacted 
by the Illinois General Assembly. 


If 


Illinois Housing and Slum Clearance Legislation 

LEGISLATION 

1 -- 


lUinois Legislation Designed to 
Carry Out the Federal Program 
of Financial Assista nce. 

Housing Authorities Act 

State Housing Act (1933) 

Blighted Areas Redevelopment Act (1947) 

Act for Rehousing of Persons in 
Redevelopment Project Areas ( 1947 ) 


Illinois Legislation Designed 
to Solve Related Problems 
Independent of Federal Aid. 

Housing Cooperation Law 

(1937) 

Neighborhood Redevelopment 
Corporation Act 

(1941) 

Blighted Vacant Areas 
Development Act 

(1949) 

Housing Development end 
Construction Act 

(Replaced State Contribution 
Act—1945) 

(1947) 


Private Restrictions 

»prov=n,». 

the concepts and rules which are infl ^ evolutionary character of 
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ditions and limit the use of realty involved. Frequently, private restrictions are 
taken to supplement public acts which are aimed at these ends.®® 

Legal Basis for Private Restrictions 

Generally, an owner of land who desires to control, protect, or improve an 
area which he is marketing may impose any restrictions he sees fit, provided 
such restrictions are not against public policy. Reasonable conditions imposed 
by appropriate legal methods become binding upon successive owners for a 
reasonable period of time.®® 

On the whole, legal machinery to achieve the imposition of effective private 
restrictions has its basis in the function of courts of equity to prevent fraud 
and unfair dealing. Practical enforcement rests upon the equitable doctrine of 
notice. In other words, a person who takes land with notice of a restriction 
upon it will not in equity and good conscience be permitted to act in violation 
of its terms. 

Such restrictions do not depend for their existence upon legislative authority, 
which may reflect long-range community objectives as opposed to individual 
current thinking or unacceptable urban standards. An owner may create cer¬ 
tain private restrictions by complying with the provisions of statutes, which 
set forth the requirements and procedures for platting and subdividing 
lands. But most restrictions do not depend upon a statute or municipal or¬ 
dinance to give them vitality. They are created by individual arrangements. 

So far, the imposition of reasonable restrictions is uncontrolled by public 
authority. However, there is some sentiment to the effect that the private limi¬ 
tations commonly placed upon realty may fall into an area where public con¬ 
trol and supervision are desirable.®’’ To date such a program has not received 
statutory sanction. 

Where restrictions imposed by zoning laws differ from restrictions imposed 
by private covenants, neither overrules the other, but the property is subject 
to the burden of both.®* 

Methods Used to Create Restrictions 

Frequently restrictions of the type under consideration originate in an agree¬ 
ment of some kind. More often than not, this agreement is embodied in and 
reflected by a deed of conveyance. It constitutes a covenant, which, because it 
affects the enjoyment of the land, thereby runs with the land. As such, it passes 
with the conveyance of title and becomes binding upon successive owners.*® 
Ordinary restrictive covenants permit or prohibit specified uses without at¬ 
tempting to impose a penalty of defeating the title in case of violation. 

In addition to occurring in deeds, real covenants running with the land may 
be found in a lease or in an agreement apart from a lease or deed. Or the 
limitations may arise out of equitable restrictions or equitable servitudes. In 
the famous case of Tulk v. Moxhay, an English court laid down the principle 
in 1848 that where an owner of land enters into a contract that he will use or 
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abstain from using his land in a particular way or manner, equity will enforce 
the agreement against any purchaser or possessor with notice who attempts 
to use the land in violation of its terms, irrespective of whether the agreement 
creates a valid covenant running with the land at law or nol.^“ 

Generally, any agreement which fails to saUsfy the formal requirements con¬ 
cerning a covenant running with the land at law may create an equitable 
restriction if it comes under this principle. Common practical examples are 

furnished by an agreement by implication, or one resulting from a general 
building plan or scheme. 

Restrictions may also be produced by methods which contain at least a con¬ 
tinuing threat that violation will result in loss of title. This may be done by the 
ancient device of an estate upon condition subsequent, created in a deed or 
Will. Such restrictions depend for their vitality and enforcement upon a right 
of re-ent^ for condiUon broken. Or they may owe their origin to another 
estate subject to a special limitation created in a deed or will, which depends 
for effective enforcement upon the possibility of reverter.^* Sometimes restric¬ 
tions arise out of an estate subject to an executory limitation created in a wiU 


Practical Operations 

In laying out urban communities or in selling lots or houses subdivider^ 
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kinds upon neighborhoods in which they operate. In doing so, they have 
employed established legal principles of long standing, and their efforts gen¬ 
erally have been effective in many areas for substantial periods of time. But 
private restrictions have never been a complete or satisfactory solution to the 
problem of preserving the status quo. Ultimately, other pressures become 
apparent which cause many of these efforts to give way to the superior forces 
of evolutionary legal change. 

The Shortcomings of Restrictions 

As generally used, privately-imposed restrictions are far from an adequate 
substitute for over-all city planning. They are an individualistic approach to 
the problem of preserving a desired condition for a limited time in a limited 
area. They lack the compulsion of a public law enforced by public officials 
who may impose a rigid pattern of integrated supervision upon everyone 
concerned. 

Restrictions are neither self-policing nor self-enforcing. They exist and their 
effect persists only so long as they are conformed to. When violations begin, 
some private person must bring suit at his own expense to enjoin the violation 
or enforce other rights. Otherwise the violation will go tmchallenged and ad¬ 
ditional violations of the same or an aggravated kind will occur. Once a 
breakdown goes unchallenged, courts refuse to enforce restrictive covenants, 
basing their action upon the principle of equitable estoppel or abandonment.^* 
They also refuse to enforce an equitable restriction when a neighborhood 
changes or when circumstances become so altered that enforcement is un¬ 
desirable. 

Moreover, changed urban conditions frequently cause possibilities of re¬ 
verter and rights of entry to become unwanted and inflexible burdens upon 
land and titles. In order to permit some measure of control over these techmcal 
interests and make them responsive to the changes which inevitably occur in 
city neighborhoods, a number of legislatures have passed remedial statutes. 
In general, such statutes take one of two forms. One form seeks to limit the 
duration of the interest to a given period of time.^® The other seeks to bar 
actions to enforce the interest unless the action is commenced with fair prompt¬ 
ness after a right of action comes into existence.** 

Race Restrictions 

The race restriction is probably the most controversial of all private re¬ 
strictions. It clearly portrays an effect of the metropolis upon the legal concepts 
and rules of law relating to property. During the last generation, there has 
been a great influx of colored people into crowded industrial areas which 
theretofore had been predominantly white. This influx, and the entry of many 
Asiatics into the western cities, have intensified many of the latent difficulties 
of race relations which often exist in rural as well as urban areas. 

Until the late 1940’s, race restrictions applicable to realty generally were 
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considered to be an effective means of preserving neighborhoods for white 
occupancy and ownership. In many cities over a long period of time, owners 
in some sections customarily covenanted that they would not sell or lease to 
Negroes. Sellers often inserted into deeds of conveyance provisions designed 
to limit the sale of realty and its occupancy to members of the white race. 

But within a comparadvely short period of time, attacks upon the principles 
involved produced notable changes in the appUcation of legal doctrines which 
at one Ume seemed setUed. In 1948, the cases of Shelley v. Kraemer and 
McGhee v. Sipes were decided together before the United States Supreme 
Court.*® At that time, the Court ruled that “we hold that in granting judicial 
enforcement of the restrictive agreements [against use or occupancy of prop¬ 
erty by Negroes or non-Caucasians] in these cases, the States have denied 
petitioners the equal protection of the laws and that, therefore, the action of 
the State courts [sustaining the restrictions] cannot stand.” The Court’s ruling 
in the Shelley case was cited in 1953 in Barrows v. Jackson.*^ Then the Court 
held that a racial restrictive covenant could not be enforced at law by a suit 
for damages against a co-covenantor who allegedly broke the covenant. 

Other examples involving racial problems further illustrate the change 
which has recenUy occurred in judicial attitudes toward a constitutional prin¬ 
ciple inherent m the sale and conveyance of real estate. There have been 
numerous cases in the fields of education, transportaUon, public eating places, 
recreations areas, and public housing. 

But constitution^ provisions, statutory enactments, court rulings, or ad- 

m^ 0 D 0 liriS^^°”' do not wipe out racial prejudice by themselves. In the 
metropolis, efforts are shU being made to find effective ways to accomplish 

ba^ngM* ^ r had devised at least tivo ways of 

bairmg Negroes from new white neighborhoods without resorting to covenLts 

Under one plan, used in Washington and elsewhere. developers'Crrhome 

buyers o guarantee them exclusive Usting of the house if it is ever offered 
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to club menibers, the members can exclude anyone they choofe 
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Methods Used to Determine Acceptability 

Among different cities in the United States, one of four methods is generally 
used to determine what an acceptable title is. These methods include search¬ 
ing records, abstracts of title, title insurance, and the Torrens System. 

The oldest method is a direct search of the public records by lawyers. Once 
the records are searched, the lawyers judge the results and give opinions as 
to the quality of the title. This system continues to be co mm on to many of the 
rural and smaller urban areas of the eastern states. Where it is employed, the 
examining lawyers makes their own investigations and furnish their clients with 
opinions of title. The lawyers, in effect, perform what in other areas is done 
by a combination of the abstracter and title examiner. 

In much of the country, abstracts of title are used as the chief method of 
determining whether or not a title is acceptable. An abstract is usually pre¬ 
pared by an abstracting company engaged in that business. The function of 
the abstract is to reflect all matters of public record which may affect the title 
to the property involved. An examining lawyer then examines the abstract 
and renders his opinion, limi ting it to the quality of title revealed by the 
abstract. 

A third method of determining the acceptability of a title is title insurance. 
In some areas, the willingness of a title insurance company to insure title has 
become the test of its acceptability. The Supreme Court of California stated 
in 1948 that ‘‘title insurance is a contract to indemnify against loss through 
defects in the title or against liens or encumbrances that may affect the title 
at the time when the policy is issued. ... It is a reasonable method by which 
a vendee may determine the merchantability of the vendor’s title . . 

This method is ordinarily used in most of the large cities throughout the 
country. Other jurisdictions employ title insurance as one of several methods 
to determine whether a title is acceptable. Or they may use title insurance 
when a title is sound but technically unmerchantable so that a sale or mortgage 
could not be consummated in the absence of a policy acceptable to the parties 
and their counsel. 

A fourth method is to furnish a Torrens certificate which reflects the char¬ 
acter of the vendor’s title. The availability of the Torrens System is limited to 
a small proportion of the transactions which occur in about one per cent of 
the counties of the United States. These counties are located in a few states 
which have adopted legislation authorizing its use. 

The Test of Acceptability 

The test of what constitutes an acceptable title has been in a process of 
commercial evolution paralleling the growth of urban areas in which most real 
estate transactions take place. In practical effect, the earlier idea of an ac¬ 
ceptable title involved the concept of a substantially flawless title perfectly 
connected by a chain of conveyances from the original sovereign to the present 
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owner. Every element of the chain of title was disclosed by the public record, 
and none presented a substantial question. 

The later idea of an acceptable title concerns a title which, despite some 
imperfections, is sufficiently sound so that a purchaser may buy it with reason¬ 
able conhdence in his ability to enjoy fully the usual rights of ownership, and 
in his ability to satisfy a subsequent purchaser or mortgage lender that he, in 
turn, will acquire adequate rights. As a practical matter, buyers, sellers, and 
mortgage lenders have increasingly come to require some means of accom¬ 
plishing their desired ends quickly with reasonable safety but without concern 
for unnecessary technical perfection.*® 

What makes a title acceptable? According to a general rule, unless a con¬ 
tract for the sale of real estate provides otherwise, the seller ordinarily must 
convey to the purchaser a marketable title. Such a title may also be called a 
merchantable or good title.®* 

The essence of the rule of marketable title is that when a real estate sales 


contract, by express terms or legal effect, requires the purchaser to convey a 
marketable title, the contract purchaser cannot be compelled against his wish to 
accept a doubtful title which may reasonably and fairly be questioned or which 
has defects which would materially impair its marketable quality. In other 
words, a marketable title is a substantially flawless title of such high quality 
that a court of equity will force it upon an unwilling contract purchaser. 

The original concept of a marketable title was that it must be fairly de- 
ducible from the record and be supported by a connected chain of transfers, 
each of which was adequate and adequately demonstrated by the record. In 
later years a number of factors have influenced legal and pubUc opinion con¬ 
cerning the suitability of the test of traditional marketability. The country has 
grown older, some sections have developed techniques for judging titles which 
? fformerly used, the volume of real estate transfers has in- 

lengthened to cover long periods of 
time between the original grant and the present. ^ ^ 

As a result, many questions have been reconsidered, such as the neriod of 
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irate client would confront him with the circumstance that a subsequent ex- 
aminer for a prospective purchaser refused to permit consummation of a sale 
unless and until the imperfection was removed, or, worse still, rejected the 
proffered title because of it, even though it had little merit. 

The necessity of raising unessential imperfections as objections is a serious 
burden which brings lawyers into disrepute with their clients and causes them 
much inconvenience and trouble. More important, it causes their clients de¬ 
lay, vexation, and the expenditure of what they consider to be uncaUed-for 
sums of money for attorneys’ fees and court costs in litigation required to 
climate objecUons which may hold no real threat but which will in turn be 
raised by every subsequent examiner for his own protection rather than that 
of his client. In an urban economy, where business men are accustomed to the 
directness, simplicity, and assurance of conducting large commercial and 
credit transactions according to the customs of the Stock Exchange and the 
banking world, these practices have developed a demand for principles and 
procedures more analogous to those applicable to personalty. 

The Remedies Evolved 

To facilitate real estate transactions and meet the difficulties inherent in 
the full re-examination of title upon every sale or mortgage of land, four types 
of remedy have been evolved. They include legislation, agreements among 
title examiners as to common procedures and attitudes toward title objections, 
contract provisions for an insurable title, and title registration under the Tor¬ 
rens System. 

Legislation: Some phases of the problem of what constitutes an acceptable 
title to real estate are reflected in legislation of fairly recent origin. In 1945, 
Michigan adopted a Marketable Record Title Act. In substance, it provides 
that an owner in possession “who has an unbroken chain of title of record 
for forty years, shall at the end of such period be deemed to have a marketable 
record title to such interest. . Whether or not such a conclusion is judicial 
opinion or is wthin the realm of the legislative branch of the state govern¬ 
ment remains to be seen. In addition to its Marketable Record Title Act, 
Michigan has many other acts designed to simplify title examinations. Similar 
marketable title acts may be found in Illinois, Indiana, Iowa, Minnesota, 
Nebraska, North and South Dakota, and Wisconsin.®® 

In Vermont, statutes concerning investments by savings banks, trust com¬ 
panies, and insurance companies have been amended to recognize title in¬ 
surance as the equivalent of marketable title. The statute requires such real 
estate mortgage investments to “be supported by either evidence satisfactory 
to the bank that the title is marketable or a mortgagee’s title insurance 
policy. . . .”®* 

Kentucky and Vermont have amended their statutes to indicate that title 
insurance is an acceptable means of overcoming defects in a title. Kentucky’s 
insurance statute requires loans to be secured by mortgages on “fee simple. 
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unencumbered, improved real property.” Effective September 1, 1950, the 
statute was amended to provide that a number of elements which normally 
would cause unmarketability, such as easements, joint driveways, or current 
taxes, are not to be considered as prior liens or encumbrances. In this cate¬ 
gory, it includes “restrictions or conditions as to building, use and occupancy 
if there is not a right of re-entry or forfeiture for violation, or if there is pro¬ 
tection against any such right of re-entry or forfeiture through a policy of 
title insurance.”®* 

Vermont has the simplest test. By amendment passed in 1947, insurance 
company mortgages must be supported either by satisfactory evidence that 
the title is marketable or by a “mortgagee's title insurance policy.” This re¬ 
quirement may be omitted only if the principal of the loan is less than $ 1,000.*® 

Many slates now have amended their statutes of limitation to give them 
greater efficacy in eliminating old claims or interests. These statutes are 
grounded on the theory that certainty and marketability outweigh the giving 
of undue protection to the legally disabled. Federal governmental agencies 
dealing with real estate mortgages, however, do not use marketable title as a 


test of acceptable title but have based their operations on titles which are 
locally acceptable.*^ 

Agreements among title examiners: In some parts of the country, agreements 
have been made among lawyers who are members of the state or local Bar 
Associations as to what shall be considered proper objections to a title. As a 
consequence, a number of Bar Associations have developed so-called Rules 
for Title Examination, which in effect are codes of agreed practices concera- 
mg utle defects. Some of these codes, as in Connecticut, are state-wide, elabo¬ 
rate, and formal. Others are only county-wide in application. Their purpose 
IS to excuse lawyers from liability for not raising every objection which might 
mterfere with strict marketability. They are based upon the idea that if thlrc 
IS a uniform and common course of not raising inconsequenUal objections, 
nobody will be hurt. Because of the unofficial character and differences of legal 
views regarding the codes, not aU lawyers are wUling to rely upon them Lack 
ot unanimous agreement renders them largely ineffective 
In Iowa, the Supreme Court recenUy decided a marketable tide case on the 
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abstract of title. Such contract provisions have become common in cities within 
the states of California, Illinois, New Jersey, New York, Pennsylvania, and 
Washington.®® 

By this practice, a sound title which is subject to defects which prevent it 
from being technically marketable is nevertheless made commercially ac¬ 
ceptable. As a matter of commercial usage, a title of this quality can be readily 
sold to a reasonably prudent purchaser, or mortgaged to a person of a reason¬ 
able prudence as security for the loan of money. Many titles which do not 
meet the test of true legal marketability nevertheless are sound in spite of the 
defects which render them technically unmarketable. Being sound, they are 
defensible and insurable. So long as they are protected by a suitable title 
policy, they are saleable and acceptable to purchasers and lenders. In effect, 
contract provisions of this type make insurability the final test in the com¬ 
munity of the acceptability of title. Such an arrangement obviates questions 
associated with marketability which heretofore have plagued lawyers, real 
estate men, and sellers.®® 

One of the important results of this practice is to broaden the base for lend¬ 
ing transactions and sales of real estate by making it possible for mortgage 
lenders safely to accept as collateral, or for purchasers to accept without con¬ 
cern, perfect titles and marketable titles as well as titles which are subject to 
defects which render them technically unmarketable, provided they still are 
sound, defensible, and insurable. 

Title registration under the Torrens System: A peculiarly urban effort to 
make titles more attractive is furnished by the Torrens System. Between 1897 
and 1917, nineteen states adopted statutes authorizing the registration of land 
under the Torrens System and one additional state adopted a constitutional 
amendment authorizing such legislation but never went further. No other 
state has adopted a Torrens act since 1917. Four states subsequently repealed 
their Torrens statutes, four made negli^ble use of them, and five more very 
slight use. 

In the United States, there are 3,072 counties. In only 33 counties—located 
in the states of California, Illinois, Massachusetts, Minnesota, and Ohi(^has 
the Torrens System ever become a factor in establishing or evidencing an 
acceptable title to real estate. Even so, it was used in only a minor proportion 
of the possible cases.®^ 

Leases, Land Trusts, Air Rights, and Cooperative Apartments 

Among various techniques employed in the joint use of land and in the 
establishment and conveyance of joint rights in realty are included leases, land 
trusts, air rights, and cooperative apartments. 


Leases 

Like other phases of the law, the legal relationship between landlord and 
tenant has felt the pressure of city living. In every sizable city, many people 
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come under its direct influence. As a result, the traditional autocracy of the 
landlord has been modified over the years by principles of law responsive to 
the needs of tenants who inhabit city apartment houses and do business in 
rented stores, factories, and offices. 

In the area of state legislation, this modification has been accomplished by 
statutes covering many aspects of the problem. Some of these statutes con¬ 
cern the creation and termination of the landlord-tenant relationship, the 
necessity of written leases, and requirements for the giving of notices in ad¬ 
vance of the date of termination. Other statutes pertain to rent control, evic¬ 
tions, prohibition of the exclusion of children in rented residential accommoda¬ 
tions, and special treatment of leases which involve the granting of rent 
concessions. Municipal legislation has chiefly emphasized laws concerning 

pracncal items like the obligation to keep rented buildings repaired and in 
safe and healthful condition. 

The judicial area has dealt with problems of commercial frustration, where 
premises were leased for Umited specified purposes and governmental acts or 
regulations and restrictions have prohibited or seriously interfered with such 
use. Decisions have been concerned with tenancies of uncertain duraUon, con- 

extensions, trade fixtures, 
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and releasing of old mortgages, the examination and clearing of titles, and 
the securing of satisfactory evidence of title. 

These larger metropolitan real estate deals have become so complicated 
that the sale and conveyance of buildings like the Empire State Building and 
the Chrysler-Graybar group of buildings receive wide comment in the public 
press. Even the weekly picture magazines emphasize the money involved, the 
great number of documents required, and the diverse interests which are af¬ 
fected and are represented by counsel. 

Land Trusts 

A distinctively urban solution of some of the problems of holding title to 
city realty is found in land trusts. They have become popular within fairly 
recent times. The creation of a land trust, its operation, and the ultimate con¬ 
veyance of the realty involved employ the use of settled principles of contract 
law and of trust law. Generally, title to realty is vested in a corporate trustee 
under the terms of a deed in trust and an unrecorded trust agreement. Actual 
management and control of the realty so held is enjoyed by undisclosed ben¬ 
eficiaries of the trust. 

Among other things, the deed in trust and trust agreement provide powers 
to the trustee which, insofar as third persons are concerned, are adequate to 
enable it to do all of those things which an owner holding title in his own 
name normally could do. In addition, they provide that the trustee will deal 
with the title to the real estate only upon the direction of persons named in the 
agreement, whose names are not disclosed by the public record. 

Under the arrangement, both the legal and equitable titles to the realty are 
vested in the trustee.”® The rights and conveniences of ownership are ex¬ 
ercised by the beneficiary of the trust, whose interest likewise is not disclosed 
of record. The beneficiary of such a trust may be an individual. Or the ben¬ 
eficiaries may be a group of persons interested in one building, a syndicate 
marketing a subdivision by means of installment sales, an unincorporated pro¬ 
fessional group which lacks legal capacity to hold title to realty, or builders 
of many small homes. 

The vesting of title in the trustee affords convenience and protection botn 
in the holding of title and in the execution of deeds to individual purchasers. 
Frequently, the trust arrangement vests in a manager for the beneficiaries the 
authority to direct the trustee concerning the execution of deeds, contrac s, 
or mortgages which may be required from time to time. Management of the 
realty, collection of rents, collections of installments due under sales contrac s, 
payment of taxes and insurance, and all such matters are reserved to e 

beneficiaries of the trust.”* . 

Under carefully prepared forms of deed in trust and trust agreement, the 

interest of the beneficiary is specifically provided to be personalty which may 
be assigned with less formaUty than is required in the execution of a deed. 
By its terms, a mortgage of realty so held may limit recovery to the realty 
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pledged, without personal liability being assumed by any of the parties to the 
transaction. 

In connectioo with city realty in particular, such an arrangemeot frequently 
affords the advantages of privacy of ownership, escape from problems which 
arise under some forms of multiple ownership when one interested person dies, 
simplicity in the holding and conveyance of tide, and freedom from some risks 
inherent in other types of joint ownership and control which arise out of 
human problems like divorce, litigation, judgments, and disagreements which 
might provoke partition suits. 


Air Rights 

An interesting development of the joint utilization of land occurs with 
respect to air rights. One owner may use most of the surface of the land At 
the same time, another owner may have sufficient rights in the same tract to 
aUow the construction of a foundation for a building which occupies the air 
above the land. Ordinarily, this joint utilization is accomplished by a con¬ 
veyance of au- rights as weU as rights in the underlying land which will permit 
the construction and maintenance of the building. 

■^e use of air rights seems to be most common in cases where city land is 
^u Frequently, a building may be constructed over the rail¬ 

road nght-of-way wth foundation supports located between existing tracks. 

r.?.’ «ilroad is substantially uninterfered with 

to “‘If"® occupying the air space lies above a suitable level 
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beneath the traffic pattern. Tragic examples occur all too often. Legislation 
concerning the means and extent of federal control of the use of lands ad¬ 
joining airports therefore seems certain.®* 

In modem times it has become settled law that the air space, excluding the 
immediate reaches above the land, is part of the public domain. This modifica¬ 
tion has not extinguished the right of the owner of urban land not subject to 
the problems of air commerce to exercise a dominant right of occupancy for 
purposes Incident to his use and enjoyment of the surface and that portion of 
the air space which he may reasonably expect to use and occupy.*® 

Within physical limitations, the surface owner may build to any height he 
desires. He may also sell this air space to other persons to build on while he 
retains the ownership and use of the surface. It has long been established that 
one may own a house, or only one room of a house, in fee without owning 
the land.’* 

In 1787, an English court pointed out how the metropolis had already 
adopted the idea of multiple use of the same area: 

Now, it seems to me, that the construction of all deeds must be made 
with a reference to their subject-matter. And it may be necessary to put a 
different construction on leases made in populous cities, from that on those 
made in the country. We know that in London different persons have several 
freeholds over the same spot; different parts of the same house are let out 
to different people. That is the case in the Inns of Court.’* 

The recognition of the value of air space on the real estate market has led 
New Jersey to enact a statute which slates in part: 

Estates, rights and interests in areas above the surface of the ground, 
whether or not contiguous thereto, may be validly created in persons or cor¬ 
porations other than the owner or owners of the land below such areas, and 
shall be deemed to be estates, rights and interests in lands.’* 

Illinois also has a statute allowing railroads to sell or lease real estate at, 
above, or below the surface of the ground, providing there is no impairment 
of the railroad’s operations. The Illinois act is a reflection of the procedures 
actually used in accomplishing effective use of air rights. In effect it gave 
legislative approval to what was being done in the area of conveyances of air 
rights.’* 

In conveying air rights, the land and the air above it are commonly sub¬ 
divided into lots or parcels capable of ascertainment and conveyance. The 
situation generally requires three types of identifiable lots. One is a cylindrica 
lot in which a caisson will be sunk; the second is a prism lot sufficient to ac¬ 
commodate a steel pillar running between the caisson and the building proper, 
and the third is the air lot above some specified level to which the pillars 

will reach. Figs. 4 and 5 indicate how this is done. 

As shown in Fig. 4, the land area involved is subdivided into circular, or 
caisson, lots. The center of each lot is the intersecUon of two range lines which 
are expressly created to locate the caisson lots. The first range line m eac 
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direction is fixed with reference to a well-known monument. A deed of con¬ 
veyance can then convey the fee simple title to all property within the caisson 
lots commencing at a specified city datum and extending downward, as shown 
in Fig. 5. Within these lots, the foundation of the building is constructed. 

Above the specified datum level of the caisson lots, concentric rectangular 
prism air lots extend upward to a specified elevation, frequently 23 feet. These 
prism lots also are conveyed in fee by deed. Within them, the building’s sup¬ 
porting concrete and steel columns are placed in order to allow the unimpaired 
passage of trains beneath the structure. 

Finally, all the air space over the land area commencing at the 23 foot 
elevation and extending upwards is conveyed in fee, as shown in Fig. 5. Thus 
the purchaser has the fee title to the caisson, prism, and air space lots, while 
the railroad retains title to the remainder of the property upon which it con¬ 
tinues to operate its trains. An express right of access over the railroad prop¬ 
erty is given to the purchaser for construction and maintenance of the build¬ 
ing. 

This technique presupposes that the railroad has a fee interest in the prop¬ 
erty. If the railroad has less than a fee interest, the air rights may be leased 
from it, or a conveyance may be secured from the owner of the reversionary 
interest. 

Another method of accomplishing the same end is to have the entire property 
conveyed except the space below a designated height, and excepting from the 
exception the right to place supports and pillars within the excepted space. 

Every situation of this general type, of course, is unique and involves 
technical engineering and legal problems of potentially serious character. For 
instance, when a railroad owns the fee title to the property, the land may be 
subject to a mortgage either specifically describing it or generally pledging 
the railroad’s assets. Frequently, railroad mortgages provide for a release of 
the mortgage in the event the railroad has sold or contracted to sell its real 
estate or other property, but not if it merely grants a lease or an easement. 
Therefore, if the proposed builder does not wish to risk having his building 
involved in a possible future foreclosure of the railroad’s mortgage, he may 
have to purchase the fee title and release the mortgage rather than acquire a 
lease which would be subject to the mortgage. 

Another situation involving air rights may arise when a city exercises its 
power of eminent domain in widening narrow streets to accommodate modem 
city traffic or in extending a street through a large building. Here again a 
solution sometimes is found by condemning the land and whatever part of 
the building reaches a specfied height above the street. Or the land and the 
portion of the building above it may be condemned but granted an easement 
to continue the maintenance of the building above the agreed height. Either 
course results in the creation of a tunnel beneath the main portion of the 
building or an arcade notched into the side of the building permitting necessary 
traffic at the street level and the existence of the building above that level. 
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Cooperative Apartments 

Many factors contribute to the idea of cooperative ownership of an apart¬ 
ment house. High rents paid for rented accommodations, inability to find 
rentable space in a lime of shortage, less capital expended for the purchase 
of an apartment than for a house, more space or a better address for the 
same investment, space in a newer building which can be acquired only on 
the basis of cooperative ownership, and even the distinction of a substantial 
tie to sociaUy-acceptable neighbors—aU furnish the impetus for ownership of 
a cooperative apartment. 

Unfort^ately, many participants do not appreciate the implications of the 

responsibility they assume when they enter the cooperative relationship. There 

are duties of mutual control, recurrent operating decisions, and variations in 

maintenance expense. Nor do they realize the problems which may confront 

them when they try to sell their interest. For the market is more Umited and 

the transfer methods are not so well organized as they are for more conven¬ 
tional properties. 

Coo^rative apartments are typically urban. But the idea, which has be¬ 
come identified with the modem metropolis, can be traced back to ancient 
times and diverse places.’* In the United States, the first cooperative apart¬ 
ment house was created in New York City in 1870. The first budding ex- 
pressly erected for such apartments was located in the same city in the early 
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holder to an apartment and the use of common facilities, are issued by the 
trustee to the tenant-owners, accompanied in some instances by leases. A 
Board of Governors or Executive Committee is selected by the tenant-owners 
among their members to advise the trustee in its management of the project. 
The trust arrangement generally provides adequate powers so that the trustee 
may mortgage the trust property, or terminate the trust and sell the realty, 
upon the request of a given proportion of the owners of beneficial interests. 
The trust form is more flexible than the fee form and is used to a greater ex¬ 
tent. But it is not so common as the corporate form. 

In using a corporate form of cooperative ownership, incorporation ordinarily 
may be effected under a number of different statutes, a general incorporation 
act, a nonprofit corporation statute, a special cooperative statute, an urban 
redevelopment law, or a limited dividend housing act. The stock certificates 
usually contain provisions restricting subleasing and the transferability of the 
stock. The certificates provide for the assessment of costs, give the corporation 
a prior lien on the stock, and contain additional standard provisions found in 
corporate certificates. As specified in the bylaws, a holder of the requisite 
amount of stock generally receives a proprietary lease which entitles him to 
an apartment. Here again, provisions governing rights under the lease in the 
advent of the lessee’s death, diminution in the lessee’s shares of stock, assign¬ 
ing of the lease or subletting, or requirements for an annual assessment and 
house rules are joined in the proprietary lease with other provisions common 
to long-term leases. 

The trust or corporate form of project may operate under a 100 per cent 
plan or a semi-cooperative plan. In the 100 per cent plan, every apartment is 
occupied by a tenant-owner. In the semi-cooperative plan, some of the apart¬ 
ments are rented out to third parties and the proceeds are applied to the 
expenses of the project. 

A majority of the court-of-last-resort cases involving cooperative projects 
deal with problems concerning the corporate type of operation. In some of 
these cases, questions have arisen as to the extent, quality, and legal character 
of the interest held by a tenant-owner of a cooperative apartment. In discuss¬ 
ing the question, some of the courts have expressly refused to give the interest 
a name. Others have used designations ranging from tenancy through equitable 
title. The type of interests peculiar to the cooperative apartment concept ap¬ 
parently do not fit precisely into any of the ancient legal categories. 

So far, the courts have not agreed upon the technical legal relationships 
which are involved, although they seem to have no difficulty in deciding the 
cases before them. Depending upon the case and the appropriate decisions, 
the courts have supported their opinions by different processes of reasonmg. 

In 1922, a New York court stated that “the stockholders are in effect re¬ 
garded as the owners of the rooms occupied or to be occupied by them . . 
But in 1939, the court held that “the relationship between the tenant-owners 
in the present case is in effect a partnership for the mutual benefit of the 
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cooperative owners expressed in corporate terms/" In 1945, the court coined 
the phrases owner-lessee and landlord-lessor/® In 1951, the court said: 

It is true that the object of cooperatives “so far as practical, is to constitute 
the persons to whom space in the building is assigned as the owners of such 
space . . . and that the stockholders [in] a cooperative, in effect, have title 
to each respective apartment. It is not true, however, that the space or aparl- 
ment to which title is held by a cooperative shareholder becomes a house 
rather than an apartment because of the peculiar nature of this type of 
ownership. There are many similarities between the ownership of a house 
and that of stock m a cooperative apartment, but the differences between 
me two types of housing accommodations are essential and obvious/® 

While the other courts fail to agree about the kind of interest acquired by 
a piKchaser of a cooperative apartment.” they still continue to adapt the law 

rights of this 

nature without recourse to technical objecUons aimed at defeating the obvious 
intention of the cooperative apartment owner. 

Conclusion 
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The material in this chapter is restricted mainly to a consideration of the 
impact of the modern American metropolis upon certain aspects of land law. 
It includes a discussion of the conception of property, the metropolis as a 
community, the possible impacts of the metropolis upon property, a hy¬ 
pothesis about the impact of the modem American metropolis upon land law, 
trends toward rationalization in land law, and future perspectives. The frame¬ 
work and method of inquiry suggested here may possibly be adaptable to com¬ 
parative studies through different times and across nation-state boimdaries.* 

The Conception of Property 

Property is customarily defined in terms of legally protected interests with 
respect to resources. The Restatement of Property uses the word property to 
“denote legal relations between persons with respect to a thing.” The relevant 
legal relations are called rights, privileges, powers, immunities, and interests. 
A thing includes not only physical objects but also intangibles.* 

Similarly, Noyes writes that “property is any protected right or bundle or 
rights (interest or thing) with direct or indirect regard to any external object 
(i.e. other than the person himself) which is material or quasi-material (i.e. 
a protected process) and which the then and there organization of society per 
mits to be made the object of that form of control, either private or 
which is connoted by the legal concepts of occupying, possessing or usmg. 

Although definitions of this type are accurate, they are incomplete and am¬ 
biguous. A detailed examination would reveal that they—and all the support¬ 
ing concepts and rules commonly labeled the law of property purport to 
describe, predict, and prescribe the responses of official decision-makers to 
competing claims for the control and use of resources. To make these defini¬ 
tions and rules more meaningful, therefore, an observer must locate o e 
decision-makers and the competing claimants in the total social process o peo 
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pie applying institutions to resources for the production of values. He must 
also distinguish among the descriptive, predictive, and prescriptive functions 
of such words."* 

For any particular community, therefore, the important initial questions are; 
What people, make what claims, to what resources, in pursuit of what values? 
What, in detail, are the specific practices by which people allocate, plan, de¬ 
velop, and employ resources in the production, distribution, and consumption 
of values? 

Questions of legal policy may next be raised. How is community coercion 
organized and applied for regulating and policing claims and practices with 
respect to resources? Who are the decision-makers and what is their authority? 
Among other variables, what is the role of the concepts and rules labeled 
property law in influencing decision? What variables are likely to be important 
in the future and how can they be manipulated to secure decisions more in 
accord with community values?® 

The conception of property recommended here, consequently, includes the 
traditional notion of legally protected interests with respect to resources. But 
it also extends this notion to the whole pattern of actions and flow of decisions 
by which community coercion is organized and applied in regulating and 
poUcing claims and pracUces with respect to resources. From this perspecUve, 
the concepts and rules commonly called the law of property are only one of 
many variables that may affect decision-making. By themselves, they are not 
adequate mteUectual tools for describing, predicting, or prescribing decisions. 
For this task, a new theory is needed which wiU subsume traditional concepts 
and rules but escape their ambiguities.® 


The Metropolis as a Community 

Emphasizing the notion of community, a metropoUs may be defined as a 

vllni" identifiable resource base, pursuing certain common 

values, by vanous mstitutions.’ The people may be in constant flux and the 

ThH^ continually changing at its peripheries. But the values 

Sfy^stS ® metropolitan community remain reason- 

large urban communities, people demand the greatest possible efficiency 
m the management of their physical environment. ^ 

aSl-s 
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Toward these ends, the distinctive institutions of a metropolitan community 
are designed to process its physical environment. In addition, they are in¬ 
tended to supply the values and services demanded by the members of the 
community. By categories, the institutions may be classified in terms of basic 
community components, such as habitation, servicing, productive, and govern¬ 
mental. 

Habitation components are institutions which directly affect the formation 
of character values and the transmission of cultural inheritance. They include 
homes, neighborhood units, and systems and centers of recreation, health, wel¬ 
fare, education, and so on. Servicing components comprise public utilities and 
services. Productive components supply real income and include systems of 
manufacturing and processing goods and services for exchange with other 
communities. Governmental components include institutions by which com¬ 
munity coercion is organized and applied for community purposes.® 

Each component depends upon the others for its proper functioning. Thus 
a community-wide interdependence exists with respect to all values sought 
there. This interdependence, in fact, extends beyond the community and 
embraces the surrounding region as well as the entire cotmtry. At each level 
of areal or geographic organization, there are distinctive aggregations of peo¬ 
ple with characteristic value demands, identifications, and expectations as 
well as distinctive institutions and interdependences. The functioning of the 
larger communities affects the lesser communities which they enfold. At the 
same time, the functioning of the lesser communities affects the greater com¬ 
munities which they constitute.^® 


Impacts of the Metropolis Upon Property 

The impacts of the metropolitan community upon property must be ob¬ 
served in their effects upon the perspectives and operations of the decision¬ 
makers who create and apply property poUcies. It is assumed that the decision¬ 
makers act to maximize aU their values. It is also assumed that they acquire 
their values through interactions with the groups in which they operate and 

with which they identify themselves.” 

Even in metropolitan communities, the decision-makers who create and 
apply property policies are not located exclusively in local govemmen^ 
structures. They are also commonly found at state, regional, national, wd 
perhaps even intemaUonal government levels. Because of the contempora^ 
dominance of metropolitan perspectives over aU our life it is ^ ^ * 

assume that such perspectives exert an influence upon decision-making at aU 

’°''Burthe focus of this inquiry is more limited. It is generaUy conflned to the 

impact of the distinctive perspectives of the rnelropohmn 

the flow of governmental decisions about land use, mcludmg the regiflahon and 

oerformance of functions of allocation, planning, and development. 

The hypothesis advanced here is that distinctively-metropohtan perspectives 
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have fostered trends toward the rationalization and technicalization of 
policies.^® 

In the latter part of the nineteenth century, the heritage of property pre¬ 
scriptions and institutions available to American decision-makers was still 
largely a body of English law. It originated in a country of aristocratic family 
dynasties under an agricultural economy. At that time, lingering deference to 
the mysteries of seisin continued to affect decisions about estates and inter¬ 
ests in land; competition between Courts of Chancery and Courts of Common 
Law created an artificial distinction between equitable and legal interests; 
the community maintained no recording system but honored primitive and 
formal modes of conveyancing; generalized notions of freedom of contract and 
pnvate voUtion in the management of landed wealth had not developed- and 
direct governmental intervention in land-use planning and the provision of 
public services was at a minimum.^ 

Upon this heritage has fallen the impact of modem metropoUtan perspec¬ 
tives, with their intense demands for efficiency in land use and their increasing 
reco^ition of interdependences in land use. That impact has been expressed in 
two different but interrelated trends. The first trend has been toward the de- 
evelopment of a body of land law prescription which gives the utmost possible 

fnt^ntlhn M expressions of 

mtent about land transactions. The second trend has been toward the direct use 

anfdTvdooTnl •" land use and in remoulding 

Ss trcZZ environment, with appropriate faciUties and serv- 

ices, ror community purposes, 

These trends exemplify the continuous process by which decision-makers 
reassess, redefine, and recreate their inherited doctrines and pracfes tor Se 

ai":; 

rationaUty and'tecElLfion “'® 

in SltptotonslofthrtofiL^” The^^ technicalization rests 
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created, these tools are reasnnahi ^ ®PPropnate public opinion can be 
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The Allocation of Land Use 


Policies by which communities allocate land uses among different claimants 
include (1) the provision and application of a body of prescriptions for 
regulating private agreements and expressions of intent about land use, and 
(2) practices of direct community intervention, by eminent domain or other 
powers, to shift use from one claimant to another. 

For effective policies concerning private agreements or intents, community 
officials must perform functions like the following:” 

Securing intent: Making certain that there is a final expression of agreement 
or intent, or some sequence of behavior, which should be regarded as raising 
expectations in others that a co mmitm ent has been made. 

Fixing policy limits: Determining whether the purposes and probable con¬ 
sequences of agreements and expressions of intent are compatible with over-all 
community policies. 

Enforcement: The use of community coercion to make certain that the ex¬ 
pectations created by agreement or expression of intent actually are honored, 
or that appropriate redress is made. This is the role of traditional remedies 
in damages, injunction, specific performance, imprisonment, and so on. 

Protecting against third parties: Preventing third parties from interfering 
with promised expectations or from taking the benefits of agreements or intents 
without appropriate assumption of burdens. The recording statutes are relevant 
here. 

Honoring transfer of benefits: Protecting promisees, under appropriate con¬ 
ditions, in the transfer of the benefits of agreements and intents. 

Construction or interpretation: Establishing the relations of the parties with 
respect to problems which they did not foresee or foresaw only vaguely. 

Termination: Putting an end to the effects of an agreement or intent when 
it has served its purposes or when, though lawful in the beginning, it has since 

become inimical to community policy. 

Subjection to community claims: Imposing appropriate community burdens 
in the form of exercises of the police power, tax power, eminent domain, and 


SO on. . , L A • 

Trends toward rationality and technicalization can possibly be observed m 

the performance of each of these functions. The trends have arisen through 
the creation and application of poUcies pertaining to private agreements md 
intents in aUocating land uses. They may be Ulustrated by reference to vendor 
and purchaser agreements; leases or landlord and tenant relationships, ex¬ 
pressions of deadhand control; and allocation by public acquisition. 

Vendor and Purchaser Agreements. Land transfer has not yet become 
as expeditious, cheap, and secure as it might be made by a few 
changes in the maintenance of the public books about land mterests. N 
theless, there have been various developments m the direction of ration 

ality. 
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Because vendors have difficulty in establishing the validity of their 
under our present system of records, in most communities transfer is still 
effected by a ceremony requiring both a contract and a deed. However, after 
purchasers get a contract, they are now given practically the same protection 
that a deed later confirms. Moreover, almost any informal statement which 
contains all the essentials of intent has come to suffice as a deed. The result is 
that today a vendor may transfer whatever interest he has with ease and 
simplicity. The formal modes of conveyancing inherited from England have 
long been invoked only to sustain intents which might otherwise be defeated 
by a failure to comply with special statutory requirements.*® 

Further illustrations of increasing rationality are suggested by the pro¬ 
tection afforded purchasers against economic duress in time stipulations as 
well as in land contracts designed to be substitutes for mortgages; by the in¬ 
creased use of tract indexes in public recording systems and in the plants of 
pnvate title companies; by the development of the doctrine that the vendor 
does not have to establish an absolutely good title but merely a marketable 
one; by the formulation of doctrines of equitable conversion to effect an ao- 
propnate balance of benefits and burdens between vendor and vendee in the 
mte™i between contract and deed; by the statntoty refona of traditional 
remedies for establishmg claims to and protecting interests in land; and by the 

oT^nrh”'"*. alleviating some of the inadequLies 
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premises to terminate their liability for rent by vacating the premises within a 
reasonable time after interference; some expansion of the notion that cov¬ 
enants in leases are mutual or dependent, as contrasted with the older notion of 
independent covenants; statutory imposition of duties upon lessees to maintain 
the repair of premises; statutes permitting lessees to terminate their liabilities 
by surrendering the premises upon accidental destruction thereof; and the 
gradual imposition of tort liability upon lessors for concealed defects, negli¬ 
gence, misfeasance in making repairs, or failure to perform agreements or 
statutory duties. 

Additional developments comprise statutes and decisions outlawing ex¬ 
culpatory clauses by which lessors seek to immunize themselves from tort 
liability; one line of decisions imposing upon lessors a duty to deliver effective 
possession of premises; the use of tests in terms of the intention of the parties 
in determining whether benefits and burdens of covenants extend to successors 
of the original parties; s imil ar tests in terms of the intention of the parties and 
the damage to their interests in determining whether a lessee can remove fix¬ 
tures; le^slation protecting lessees with respect to rents during times of 
emergency; tax advantages encouraging long-term leases as instruments of 
urban land development; expansion of doctrines of anticipatory breach to 
protect lessors in their claims for rent; and the improvement of remedies 
for the lessor’s recovery of possession of the premises.** 

Allocation by Deadhand Volition. Within limits, community policies 
honor and protect expressions by which donors seek to project their control 
into the future, even into periods after their death. The objectives for which 
donors seek such control include wealth effects as well as effects on other 
private and public values. The transferors and transferees themselves may 
differ greatly in wealth and institutional position. Hence they vary in their 
capacity to affect community values.*® 

The methods by which community coercion is brought to bear upon efforts 
to secure deadhand control include doctrines and practices about taxation, 
condemnation, agreements, and corporations. They also include a vast body of 
doctrines and practices commonly known as the law of trusts and of possessory 
estates and future interests. The law of trusts and possessory estates and future 
interests comprises an elaborate and technical superstructure.*® 

All such doctrines and practices are supposed to guide and limit community 
officials in their decision-making concerning the eight functions (securing in¬ 
tent, fixing policy limits, enforcement, protecting against third parties, honor¬ 
ing transfer of benefits, construction, termination, and subjection to com¬ 
munity claims) which must be performed with respect to any agreement or 

expression of intent. . . 

But it should be recaUed there that these dichotomies, catego^tions, mo 

prescriptions had their origin in an agricultural country of family dynasties, 
competing courts, and primitive modes of conveyancing. One may reasonably 
wonder, therefore, how much guidance they can offer for decisions m a modem 
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metropolitan society where wealth is largely in the form of liquid claims and 
demands for efficiency in land use are most intense. 

As a matter of fact, a study of the decisions through recent decades would 
probably reveal trends toward uniformities in the eight types of functions in¬ 
dicated above. These trends would be in terms of policies applicable to each 
of the eight functions as well as in terms of relevant factual probabilities 
concerning future interests. They would not be in terms of the supposed 
dictates of the traditional dichotomies, categorizations, and prescriptions. 

The result of the study would show that the traditional superstructure has 
become largely meaningless save for the purpose of stimulating or rationalizing 
an occasional harsh or impolitic decision. The one striking exception to these 
trends is the continued immunization from the application of the rule against 
perpetuities of interests reserved in the grantor and his successors. But vigorous 
proposals are already being made to remedy this evil.*^ 

Other developments include the increasing enactment of statutes authorizing 
highly discretionary judicial sale, mortgage, and lease of land subject to future 
interests; statutes enhancing the powers of trustees to sell, mortgage, and 
lease when setUor granted powers are inadequate; judicial decUions implying 
special powers in trustees to cope with exigencies unforeseen by settlors ex- 
ercismg deadhand control; the imposiUon of the rule against perpetuiUes time 
restriction on restraints upon trustees’ powers to aUenate; the elaboration of 
numerous constructional preferences designed to miUgate the impact of rights 
of entry Md possibilities of reverter upon the alienabUity and development of 
land; and the applicaUon of the perpetuities lime limit to options in gross 
which fetter the alienability and development of land.*® 

Direct community intervention in the 
allocauon of resources by shifting use from one claimant to another is com- 

monly effected Jrough exercises of the powers of eminent domain, taxation 

Md spendmg. The most important limitations upon such intervention are 

eminent domain power and 

of public purpose for exercises of the taxing and spending powers 

the middle of the nineteenth century, the persi^cUves of anTgricultural 
^^faire economy were dominant. At that time, the courts rendwed manv 
visions greatly restrictive of community powers TTiev ^ ^ 

Of propriety in terms of physical use mLt or 

genera^; of natural monopoly and the breakdown of competiti^- of the 
newssity of services for community existence, and so on ^ ^ ^ 
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operation of activities and enterprises like waterworks, electric light plants, 
ferries and wharves, gasoline filling stations, tourist camps, public golf courses, 
fairgrounds, opera houses, markets, airports, and so on.^® 

Among significant recent developments are decisions sustaining exercise of 
the necessary powers in the public housing program; decisions sanctioning the 
exercise by municipalities of powers to buy, sell, lease, and operate factories in 
promoting their economic development; a decision by the Supreme Court of 
the United States sustaining the TVA in what amounted to an exercise of the 
power of excess condemnation; and state court decisions sustaining the ex¬ 
ercise of the powers necessary to carry out the new nation-wide program 
of urban redevelopment.®* 

Most symptomatic of the probable future expansibility of the concepts of 
public use and public purpose is perhaps a decision handed down in 1953 by 
the Supreme Court of Illinois. It authorizes the inclusion of vacant, un¬ 
developed, suburban land within an urban redevelopment project. Citing a 
legislative declaration that “there existed in many communities of the State, 
areas of predominantly open land which are unmarketable for housing or 
other economic purposes because of ‘obsolete platting, diversity of ownership, 
deterioration of structures on site improvements, or taxes or special assessment 
delinquencies [sic] usually exceeding the fair value of the land,’ ” the court 
concluded: 

The purpose and use to which the vacant blighted property is to be taken is 
both a public purpose and a public use. since the taking tends to alleviate a 
housing shortage, is an essential aid and adjunct to slum clearance, removes 
hazards to health, safety, welfare and morals of the community by develop¬ 
ing the area, and eliminates factors impairing and arresting sound community 
growth.®* 

The Planning of Land Use 

Land use is determined within our communities by doctrines of nuisance, by 
private agreements, and by public powers and controls. The impact of metro¬ 
politan perspectives may be observed upon all three of these methods. 

By Doctrines of Nuisance. Our metropolitan communities are char¬ 
acterized by a mixture of intensive land uses without a physical plan to mitigate 
their interference with each other. This situation has increased the importance 
of the traditional judicial zoning®® of land uses through a retroactive applica¬ 
tion of doctrines of nuisance. 

One source-book annotation, published in 1934, lists the following in¬ 
dustries as having disturbed the peace, quiet, beauty, and safety of urban 
dwellers to a degree sufficient to cause them to ask the courts for redress: 
aeroplane engine shop, asphalt plant, automobile accessories factory, bakery, 
cement block plant, cotton gin, dye works, electric plant, ice-cream factory, 
ice plant, iron or steel works, laundry, lighting system, machine shop, mortar 
manufacturing plant, oil refinery, pottery, printing establishment, quarries and 
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rock crushers, rubber factory, saw mill, shoe factory, stooe-cutting plant, wire 
and metal products factory, woodworking plant, and miscellaneous.®* 

Confronted with this complicated situation, courts and commentators today 
prescribe a body of doctrine which explicitly confers upon the courts the 
widest discretion in resolving particular cases. Thus the Restatement of 
Torts frames its rules in terms of reasonableness. It generalizes that substantial 
and intentional invasions of “another’s interest in the use and enjoyment of 
land” are unreasonable unless “the utility of the actor’s conduct outweighs 
the gravity of the harm.”*® 

Operating with such flexible rules, courts may reach whatever decision they 
deem best for balancing the equities between the parties or for determining the 
community’s land-use patterns in any particular case. But it should be em¬ 
phasized that the courts enter the case only after damage has been done. So 
long as conditions have not changed substantially, the courts decide only be¬ 
tween the two parties. Moreover, they do not have the staffs or technical aids 
necessary for an eflBcient and continuous performance of planning functions. 
The only technical standards at their command are these elusive tort doctrines. 

By Private Agreements. The objectives of private agreements or intents 
to plan land uses may be confined to securing efficient uses for purposes which 
the community honors. But they may also include more questionable designs, 
such as thwarting basic community values by provisions that resources shall be 
locked up from beneficial use or that occupancy shall be reserved to specified 
races or groups. 

In policing these agreements and intents, decision-makers still purport 
to apply the structure of doctrines inherited from pre-metropolitan days. 
This structure begins with an alleged distinction between estates or pos¬ 
sessory interests and non-possessory interests or rights in the land of an¬ 
other. It makes questionable distinctions between legal and equitable restraints 
or servitudes, and among such legal interests as easements, profits a prendre, 
hcenses, leases, and so on. All these terms refer confusingly to facts, official 
responses to facts, and relevant policies.®* 

It may be recalled that this structure of doctrines had its origins in a non- 
industnalaed, rural economy which exhibited no great interdependences of 
land use. Moreover, as previously suggested, a study of the decisions in recent 
T? ^ Probabl^y reveal trends away from the imperatives of these 
tradmonal doctrmes and toward policies uniquely relevant to the functions and 
agreemcDts m conlext.^^ 


Particular developments include decisions concerning requirements with 

formalities with a flexibilily designed to 
swure the reasonable expectations of parties; decisions dispensing i^th L 

quirements of stnet necessity and considering a variety of relevant f!^tors 
interests from parties’ agreements; and decisions by the United 
States Supreme Court outlawing agreements designed to achieve racial rfis. 
crunmauon in land cccnpancy. Ote developn.enS'con.pr^farex^nX^S 
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the recording acts to apply uniformly to all land planning agreements; a defini¬ 
tion of touch and concern, as a traditional test for determining the enforce¬ 
ability of legal covenants against successors of the original promisor, in terms 
that make it essentially tautological and functionless; a definition of privity of 
estate, as another such test, in terms which insure its universal presence; 
the development, through the application of requirements of notice, of equit¬ 
able doctrines of servitudes adequate to remedy surviving archaisms with re¬ 
spect to legal interests; and decisions permitting affirmative burdens in agree¬ 
ments to be enforced against successors to promisors.®® 

Still other developments include the definition of touch and concern in a way 
to permit a flexible implication of the transfer of benefits to successors of 
promisees; decisions sustaining the transferability of easements in gross; the 
development of a flexible concept of building schemes to effect a wide reci¬ 
procity in the benefits of agreements in residential developments; increasing 
acceptance of the runability of both benefits and burdens in party-wall agree¬ 
ments; the application of a doctrine of normal evolution of uses for the 
adaptation of old agreements to changing needs; the development of highly 
discretionary doctrines for the judicial termination of agreements when con¬ 
ditions so change that continued enforcement is xmfair or against community 
interests; decisions designed to promote alienability by freeing covenantors 
from the burdens of promises after the sale of their interests in the burdened 
land; and legislative measures for termination which are designed to mitigate 
the impact of ancient agreements upon contemporary uses.®* 

Despite all these trends toward rationalization in prescription, however, 
private agreements are still limited instruments for community land-use 
planning. Without power to coerce dissenters to join, such agreements seldom 
account for all relevant interdependences. Lacking a comprehensive com¬ 
munity plan, the permanence or stability in arrangement toward which such 
agreements aspire is commonly illusory. The effective role of private agree¬ 
ment can scarcely extend beyond reinforcing and augmenting public standards 
and controls within the context of total community planning.^® 

By Public Powers and Controls. During recent decades, conspicuous 
trends toward the rationalization of land-use planning policies appear in new 
commtmity interventions through public powers and controls. Such trends may 
be illustrated by the development of techniques to secure and maintain com¬ 
prehensive community design, maintain the quality of development, and 
establish planning powers in areas of efficient size. 

Techniques for securing comprehensive community design: An over-all 
plan for physical design should anticipate and guide the community’s growth 
or change. To interrelate basic community components effectively, the plan 
should secure the most appropriate ordering of major physical contours, in¬ 
cluding the location of business centers, industries, residential areas, public 
buddings, public utilities, streets and other arteries of circulation, and so on. 
Within recent decades, most of our states have enacted legislation which 
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confers upon urban communities numerous necessary powers. These powers 
pertain to the establishment of commissions or agencies for the continuous 
performance of this general planning fimction. They also pertain to the 
translation of planning recommendations into legal prescriptions for regulat¬ 
ing private and public land use. Fortunately, the courts have uniformly sus¬ 
tained this legislation. The result is that today we have numerous models of 
statutes and procedures for comprehensive planning which are well tested for 
both constitutionality and effectiveness in action.^^ 

Qualitative controls are now being proposed and achieved through the im¬ 
position on private subdividers of such requirements as conditions governing 
the recording of transfers. Extensions of municipal services to unapproved sub¬ 
divisions are prohibited, and permits are refused for structures which are not 
properly accessible from planned streets.^’ 

For the first time, the Housing Act of 1949 contains an official national 
recognition of the need for comprehensive metropolitan community pl annin g 
This act provides that contracts for financial aid shall require that the re¬ 
development plan conforms to a general plan for the development of the 
locality as a whole. It also specifies that in extending financial assistance, the 
federal administration shall encourage planning on a unified metropolitan or 
regional basis.'*^ 


Techniques for maintaining community design: The most important control 
which has been developed for maintaining community design is zoning, or the 
areal segregation or districting of uses. Every state in the country now offers 
l^riauon conferring upon municipalities various powers to zone land uses. 
1 mrty-one states confer certain powers upon counties.^* 
to the famous Village of Euclid v. Amber Realty Company case, the United 
Mates Supreme Court sustained in principle the constitutionality of zoning But 
toe Court made it clear that any parUcular zoning ordinance might be declared 
^constitutional as appUed to a specific plot, to fact, this power to declare 

applications of zonmg ordinances unconstitutional has been exer- 
Cised occasionally by the state courts.^® 
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than a given percentage of a structure has been destroyed, or revival of a 
discontinued use. A more eflfective type of statute authorizes the amortization 
of nonconforming uses over a limited period of time. For the most part, recent 
state amortization statutes apply only to counties, where the problem is not so 
acute. Several cities have also adopted ordinances^® of this type. 

The trend of decision suggests that amortization provisions will probably 
meet a reasonably favorable reception from the courts. The theory that a non¬ 
conforming use may be immediately eliminated as a nuisance per se, however, 


has only occasionally found judicial acceptance. Most courts concede that any 
given nonconforming use may be a nuisance, but require a specific showing as 
to the particular enterprise. Where the investment is unsubstantial, the New 
York Court of Appeals has allowed the immediate prohibition of raising 
pigeons and maintaining parking lots as nonconforming uses. Where invest¬ 
ment is substantial, as in the case of a well-constructed building, it is still 
doubtful whether courts will approve less than a plan for amortization spread 
over a reasonable number of years. The Fifth Circuit has upheld the applica¬ 
tion of a ten-year amortization ordinance to gasoline filling stations.** 

Another difficult problem concerns the use of zoning ordinances in un¬ 
developed areas. Some courts have stricken down these ordinances as un¬ 
reasonable with respect to particular property owners. Other courts have 
sustained carefully drafted plans, and the trend of decision appears hopeful.®* 
Perhaps the most significant recent judicial developments are the new con¬ 
cepts of regionalism and ordered mixed uses. The New Jersey Supreme Court 
has embraced the regional concept to uphold the exclusion of heavy industry 
from a small residential township. In its opinion, the Court pointed to the 
availability of industrial sites nearby. The Maryland Supreme Court has ap¬ 
proved the zoning of a part of a county against the charge that the ordinance 
did not meet the statutory requirements of comprehensiveness. The New York 
Court of Appeals upheld an ordinance creating a floating zone which allowed 
the construction of garden apartments on any plot of ten acres or more when 
approved. The decision thereby enabled a single-residence community to open 
its gates to younger families whose economic development did not yet permit 
the purchase of single homes. Against the charge of “spot zoning,” the Con¬ 
necticut Court of Errors and Appeals has upheld a Bridgeport plan for locating 


small local business centers in residential communities.®^ 

Another development indicates that aesthetics has achieved an increasing 
acceptance as a legitimate ground for zoning. Though few courts have as yet 
openly embraced the concept, recognition is sometimes phrased in terms of the 
effect of unsightly structures upon neighboring property values which would 
reduce tax returns. BiUboard restrictions are also obtaining more sympathetic 
judicial reception. A few courts, unwilling to stand on aesthetic grounds, have 
reasoned that the success of billboard advertising depends on the fact that it 
can be seen from the street and since the street is a public way, the state or 


municipality may impose reasonable regulation.®* 
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Other recent developments concern efforts to specify minimum standards for 
the height of buildings, the floor space or cubic content of homes, and the size 
of plot. Thus far, the courts have taken a cautious view of minimum height 
restrictions, which they regard with some justification as snob zoning or ille¬ 
gitimate attempts to maximize returns on taxes. With respect to minimum floor 
space or volume, even the Supreme Court of Michigan, which has stricken 
down certain specific restrictions, recognizes a reasonable relationship between 
the size of a home and the health of its occupants. In the much discussed 
Wayne Township case, the Supreme Court of New Jersey rested its approval of 
such restricUons in part upon expert testimony as to the effects of a small house 
upon the psychological health of its occupants. It has been severely questioned, 
however, whether such considerations justify the effective exclusion of an 
economic class from a whole township, as in the Wayne Township case. With 
respect to nunimum plot restrictions, several courts have approved graduated 
scales for different sections of a township, upon grounds of relationship to 
health, aesthetics, and property values.®* 


Techniques for maintaining the quality of development: Under the condi- 
tions of intense metropolitan occupancy, communities have developed a con¬ 
siderable vanety of techniques for policing the quaUty of development. Their 
techniques range from early tenement and multiple-dwelling regulation 
through building codes to more recent requirements about the compulsory 
repair, vacation, and demolition of buildings.®* 

The courts have accepted broad interpretations of nuisance regulation and 
police power yged upon them in support of these techniques. In doing so. they 
a?bLT^“t^ themselves to protecting property owners against particular 

applying technical prescriptions with 
resi^ct to notice, hearing, the necessity of findings, modes of enforcement, 
appeal, review, personal liability of officers, and so on.®® 

Although some of the techniques for maintaining the quality of development 
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politan communities, as the suburbs draw the blood of such centers without 
contributing to their regeneration.®® 

For coping with this obstacle, a variety of legal instruments has been devel¬ 
oped and tested within recent decades.®® Some of these instruments, such as 
the extraterritorial exercise of central city powers, intergovernmental agree¬ 
ments, and special authorities performing special limited ftmctions, are obvi¬ 
ously stopgap measures designed for limited purposes and subject to many 
disadvantages. When procedures are adequate, however, other instruments, 
such as the extension of boundaries of municipal corporations to include previ¬ 
ously unincorporated territory, the joining of two or more municipalities into a 
single governmental unit, and city-cotmty consolidation, can be effectively em¬ 
ployed in merging the disconnected parts of a community into a healthy whole. 

Unfortunately, it appears that procedures for such methods are adequate 
only in Virginia, which has a system based on judicial determination, and in 
Texas and Missouri, which offer simple procedures through amendment of 
home-rule charters.®® Elsewhere procedures are commonly based upon the 
consent of the majority of potential annexees. It remains for the state legisla¬ 
tures to take advantage of the wide constitutional limits in establishing more 
effective procedures. 

The Development of Land Use 

For securing specific developments in land use, communities still rely prin¬ 
cipally upon private enterprise operating within the bounds of federal, state, 
and local law. But some notable recent trends include the increasing employ¬ 
ment of government ownership for the provision of facilities and services, and 
the increasing use of community powers to stimulate private enterprise to 
appropriate development. 

Public Ownership as an Instrument of Development Policies. As 
indicated previously, the concepts of public purpose and public use have in 
recent decades been defined in highly expansible terms. Today they offer very 
little constitutional hazard to communities which seek to operate public utilities 
and services or other enterprises. 

In fact, a tremendous flow of decisions has sustained our communities in the 
provision and operation of such traditional pubUc utiHties as water, sewerage, 
light, transportation, communication, and so on. It has also upheld commimi- 
ties in the acquisition and maintenance of a variety of health, educational, Md 
recreational facilities, and most recently in the provision of low-rent housmg, 
factory sites and faciUties, and recleared sites for development in accordant 
with community plan.®^ In the light of these recent decisions, most of the 
earlier, more restrictive decisions would appear to be of doubtful future per¬ 
suasiveness. , . j t ___ 

Furthermore, legally-acceptable proposals are now bemg made for shU more 

extensive use of public ownership of land as an instrument of comprehensive 
community planning and development policies.®® 
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Extensive municipal land ownership is promising not only for replanning de¬ 
veloped urban areas, but also as a reserve for future needs and as a means 
of controlling private property uses. Thus blighted sections and premature 
subdivisions could be acquired by the municipality for replatting and title¬ 
clearing, and either retained for development at public expense or resold with 
restrictive convenanls to control future use. Assembly of large reserves of 
undeveloped land, both simpler and cheaper than rehabilitation, would permit 
full control of future growth and withdraw property from disruptive ex¬ 
ploitation. ^ 

With such reserves, greenbelts could be estabUshed to restrict the size and 
disorderly expansion of new developments, to prevent inharmonious en¬ 
croachments upon homogeneous communities or to provide breathing spaces 
and recreational areas for congested sections. Further, such land reserves 
would serve as a source of future low-cost housing sites, thus eliminating 
much of the present obstruction caused by prohibiUve land prices. And 
speculauon in land could be substantially governed by disposal of cheap 
municipal real estate at strategic intervals. No control short of public owner- 

f.VkL'^i 5® * thorough-going regulation of 

urban land*use patterns and policies.®* 

Community Stimulation of Private Development. Trends toward in- 
creasmg community stimulation of private development may be clearly ob- 

manipulations of credit and tax poUcies. They may also be 
buUdf unon nation-wide urban redevelopment program which 
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The contemporary urban redevelopment program: The program of urban 
redevelopment inaugurated under the Housing Act of 1949 represents the most 
comprehensive attack ever made on community slums, blight, and planless¬ 
ness.®’ It would be too much to expect that this program in urban redevelop¬ 
ment will arrest the long-term trend toward the decentralization of our cities. 
Properly managed, however, it can be used to guide and promote processes of 
reorientation in land use which are already well under way. By the joinder of 
federal funds and municipal powers of land assembly, for the first time our 
cities are given an opportunity to enlarge and reorder their trafllc facilities, to 
substitute modem centers of living for slums and blight, and to sponsor ap¬ 
propriate new commercial and industrial developments. It is to be hoped that 
the dispensing of federal funds can be managed so as to encourage the execu¬ 
tion of such operations on a metropolitan or regional basis. With a few excep¬ 
tions, this urban redevelopment program so far is successfully meeting its 
constitutional tests.®* 


Future Perspectives 


Today the problems inherited by our cities from their horse-and-buggy days 
are dwarfed in significance by the desirability of achieving the greatest possible 
security against atomic and bacteriological warfare. In this matter, professional 
planners disagree whether requirements for survival coincide with require¬ 
ments for optimum living.®* Whatever the case, one fact seems reasonably 
clear. If our contemporary metropolitan communities are to cope successfully 
with either the newer problems of achieving maximum security against attack 
or the older problems of arresting the decay and increasingly rapid death of 
their basic components, they must develop new programs in land-use alloca¬ 


tion, planning, and development. 

Has the total impact of the above-mentioned trends toward rationalization 
and technicalization in the land law created a body of concepts, rules, and 
institutions adequate to sustain and implement the necessary new programs? 
The answer seems to be clearly in the affirmative. Existing prescriptions and 
procedures are not, of course, everywhere adequate. But a comprehensive 
documentation of the trends discussed in this chapter would probably establish 
that all important constitutional issues have been resolved in ways which 
promise their continued favorable future resolution. It would also indicate that 
appropriate models in prescriptions and procedures, relating to the perform¬ 
ance of every specific functional task necessary to the success of the required 
new programs, have been tested in many tMerent communities.’® In our 
present crises, therefore, the difficult problem that confronts us is not the 
invention of new legal alternatives. It is rather the problem of creating a 
consensus of opinion in our national community which will demand a more 

effective use of the legal alternatives now available.’^ 

The task of creating a national consensus which will demand a more effec¬ 
tive use of community powers in allocating, planning, and developing land use 
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for both survival and a better life is one of enlightenment. Its performance will 
require a clarification of the fundamental values that people seek from their 
communities; a deepening of their consciousness of the conditions of inter¬ 
dependence under which they must seek such values; and an increase in their 
understanding of available alternatives for securing their values under recog¬ 
nizable conditions. 

Great institutions of learning, such as the one whose bicentennial we are 
celebrating, are appropriately dedicated to performing these tasks. In the plan¬ 
ning and building of his communities, man has “a right to knowledge.” It is 
among the functions of great universities both to provide him with that knowl¬ 
edge and to encourage “his free use thereof.” 
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Commentaries 

By Charles M. Haar, Assistant Professor of Law, Harvard University 


The unifying thread running through the papers by McDougal and Reeve is 
a common recognition of one predominating factor—change. Strangely, this 
factor has not been sufficiently stressed in the field of property. Of all the seg¬ 
ments of law, property is regarded as being most precedent-bound. “A page of 
history is worth a volume of logic.” So Mr. Justice Holmes explained an ob¬ 
scure antiquity :n the field of property law. 

In one respect, adherence to the past is a valid function of the law of prop¬ 
erty. Certainty is often considered to be more necessary for performing the 
organized activities of society than justice. It is essential in carrying out the 
reasonable expectation of the people. 

Nevertheless, the institution of property is subject to constant alteration. 
Society’s direct contact with the property is via the police power, and the sole 
check upon the exercise of this power is reasonableness, a limitation as vague 
as it is broad. It can mean anything which the mores of society, as recognized 
by the courts, will accept. 

Out of past changes in ideas and methods. Professor McDougal draws his 
major conclusion: rationalization and technicalization of land law policies. He 
uses this language as a self-defined description not calling for further exposi¬ 
tion. Yet the recognition that even the oak of property law will bend in the 
wind^ may lead to an improper identification of change with progress. Hence, 
there seems to be some ambiguity in the McDougal thesis. 

As used by Professor McDougal, rationalization ordinarily refers to a use of 
reason in formulating policies. It is applied intelligence in the choice of goals, 
priorities, and means. On closer scrutiny, however, what Professor McDougal 
means by rationalization or rationality turns out to be a current tendency of the 
law to give a greater share of the products of society to certain classes and 
groups with which he sympathizes. If this legal tendency exists, rationalization 
seems an inappropriate label. Instead, the tendency may be ascribed to the 
force of political pressure in achieving some type of distributive justice which 
may or may not increase production or lead more effectively to selected ends. 
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Although the two tendencies are not antithetical, they do not necessarily 
coincide. 


The Concept of Rationalization 

Let us examine several applications of the thesis of an increased rationaliza¬ 
tion in property law over the centuries.- In general, there are public aspects in 
the field of land control and regulation, private relationships between indi¬ 
viduals, and also other applications. 


Public Aspects of Rationalization in Land Control and Regulation 

This field has recently experienced a marked expansion and change in scope 
of activities. New notions of the general welfare have made startling advances, 
although their soundness is still being tested. 

But many problems remain to be solved. Consider the serious questions 
regarding our entire urban redevelopment program—problems of relocating 
displaced families, race relations in a democracy, and the lack of a consistent 
redevelopment philosophy.^ Or take the crucial question of capital investment. 
Since capital investment emailed by urban redevelopment in the United States 
would represent approximately ten per cent of the nation’s total capital re¬ 
quirements, is it desirable or possible to concentrate redevelopment within 
relatively short time periods?^ Is the write-down of land costs the most rational 
way to achieve redevelopment of our cities? 

With respect to aesthetics. Professor McDougal considers that its assimila¬ 
tion mto the scope of the poUce power is a further sign of rationalization. But a 
persuasive case can be made that irrational results come from the legislative 
imposition of tastes and notions upon others. Most architects shy away from 
this kmd of enforced control. For one thing, there is no one standard on which 
most people would agree. For another, few things could so restrict innovation 
and experimentation in building. The Fifth Avenue Association of New York 
fortunately not yet implemented by sanction of law, may objeci 
w^erously when a Synan merchant who sells towels three-for-a-dollar moves 
^^My s former store Here is an Ulustration of the impact of the metropo- 
hs^ attempt to control land use because of sheer propinquity In its con- 
tto^of quahty, it resembles more the medieval guUd, although at a higher 

em^hfsS'rationalization of a land-use program, there is no need to 
mphasize the difficulties caused by irrationaliUes of our local government 

ciSs throiich situations. Moreover, the present form of financing 

achiev^ ^ undercuts much that planners are trying to 

„ therefore, does not necessarily suggest that the dev^Tnr^ 
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unsolved. Consider, for example, the compUcated administrative machinery 
the enforcement and formulation of standards, the discretionary problems and 
their uniform application to those similarly situated, the selection and educa¬ 
tion of local officials, and the impact of local building inspectors and boards of 
appeals. 

Relationships between Private Individuals with Respect to Property^ 

Here many of Professor McDougal’s analogies are apt illustrations of his 
thesis of rationalism. But others do not seem to bear him out. How can we 
account for the relative nonuse of a land registration system? Again, are prob¬ 
lems of equitable conversion being worked out more rationally today? The 
determination of whether the seller or buyer will bear the loss of an intervening 
fire depends more on the lawyer and bargaining power than upon rational 
equity. In land contracts, is the protection given to purchasers against eco¬ 
nomic duress in time stipulations a manifestation of increased rationality or of 
increased political power? While there is a strong case for rent control regula¬ 
tion during an inflationary period, is it rational in the sense of being the pro¬ 
cedure best adapted to achieve the end desired? In this case, the dominant 
drive seems to be the political pressure of people who would not otherwise 
have a roof over their heads. 

Take the case of the lease, which has developed from a conception of a 
feudal estate to one of contract. Is this progress? Many of the factors which 
Professor McDougal lists as showing rationality in leasehold arrangements are 
self-contradictory. Some expedite eviction, others retard it.* 

One alleged sign of rationality is the increased willingness of the law to 
emphasize the sovereignty of individual intentions by permitting the owner to 
dispose of his property as he wishes. In many cases, this tendency holds true. 
But consider the case of the spendthrift trust. The trust is designed to carry out 
the grantor’s desires to deal with his property as he wishes even though the 
present owner’s intention is frustrated. But if a spendthrift trust is not per¬ 
mitted, the grantor’s intentions are frustrated while the present owner’s inten¬ 
tions are fulfilled. Whose intention, ownership, and control should be given full 
force and effect? Which one represents progress when it is favored? Different 
determinations may be made, of course, depending on whether the object of 
the beneficiary’s bounty is a dashing blonde or a national cancer research 
institute. 

Further Applications 

The entire concept of rationalization—or rather humanitarian social welfare 
—needs further clarification. A sense of conflict of interests and their resolu¬ 
tions is needed. The role of various pressure groups and economic interests 
which culminated in the Statute of Uses in 1536 is now clear. But what of the 
other pressure groups and influences which distorted some objective type of 
rationality in the Federal Housing Act of 1949? There is also the whole range 
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of problems associated with the reformee taking over the reform association. 
Consider, for example, the case of the Federal Housing Administration and the 
various charges made in its concern for the builder rather than for the home 
owner. 

The law of property has evolved by constant struggle and compromises over 
the bundle of rights and privileges the law will protect. Yet just because a 
program is now being advanced by planners does not mean that it is rational. 
The identification of rationalism with oughtism becomes overpowering in Pro¬ 
fessor McDougal’s case once it is in the interest of the dispossessed or minority 
groups. ^ 

No obstacle now exists to using the powers of the state for regulating prop¬ 
erty n^ts in order to achieve goals considered acceptable by contemporary 
mores. Perhaps a heritage of the nineteen thirties is the beUef that any judicial 
validation of the exercise of legislative power is a liberal advance. But hurdling 
lega barriers should not be equated with desirability or rationality. Rather, the 
challenge has passed from the field of constitutionality to the field of achieving 
a rational and coordinated approach to land-use planning.’ Here the struggle 
^^een interests, individuals, and groups—which is Professor McDoug^I’s 

The Influence of the Metropolis 
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city, region, and state alike? Professor McDougal has apparently developed a 
model metropolitan law of property against which further investigation in 
different metropolitan areas should be made to test the variances as well as 
the original validity of the initial model. 

In attempting to delimit the subject in question, there are at least two 
methods of procedure. One, chosen by McDougal and Reeve, consists of 
analyzing substantive problems in the field of property raised by the growth 
of cities. These problems include land-use regulations, and multiple-dwelling, 
zoning, subdivision, and urban redevelopment laws. 

But are the problems created by the sheer existence of the metropolis a 
proper focus of attention? Will not any type of organized living—whether a 
Howard Green Belt system, an English satellite New Town system, or a Frank 
Lloyd Wright Broadacre development—create special problems which would 
call for a readaptation of existing property concepts, rules, and institutions? 
Hence, the particular drive of the metropolis in shaping property concepts 
should be isolated along with the adaptation which features the impact of 
metropolitanism. For instance, is there anything unique about the spatial ar¬ 
rangement of population and industry which can be attributed to changing 
property concepts? 

In both chapters, there is nothing incompatible with the title, “The Influence 
of the Nation on the Rules and Concepts and Institutions Relating to Prop¬ 
erty.” What is uniquely metropolitan about the influences therein described? 
Or, for that matter, what would be inconsistent in entitling this section, “The 
Influence of the Twentieth Century?” Take the airplane and its forceful impact 
on the ancient rules of property. Is that a phenomenon of urbanism? Or can 
changing technology more properly take the credit? 

In talking about the impact of metropolitanism, let us try to isolate the non- 
metropolitan factors. By understanding what something is not, perhaps we will 
understand what it is. Suppose we look to the farmer.*® Is he subject to less 
regulation in his property rights than the urban dweller? In farm areas, perhaps 
there is as much control and restriction on the individual’s freedom, or at least 
as much individual freedom within a coordinated society, as in cities. 

Mr. Reeve’s diagram (Fig. 3) which iUustrates the burden placed upon the 
individual lot in the metropolis is indeed striking. Yet an examination of the 
land-use controls in the agricultural regions of this cotmtry also reveals an ex¬ 
tensive use of the police power. Recall, for instance, the irrigation district, the 
soil conservation district, and the ancient mill laws. Where the need has arisen, 
farmers have treated property rights vrith as little ceremony as have city 
dwellers. In short, this whole concept of land-use control is not particularly 
unique to the urban agglomeration. 

True, within the metropolis numerous human actions and transactions 
occur. The pressure of concentration of people in small areas, and the pressure 
of competing uses for a relatively limited supply of land, is primarily a reem¬ 
phasis of land-use problems existing in other societies. Since the opportunities 
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for collision are far more frequent in the urban than in the rural environment, 
there may be greater need for rules of social organization in urban areas so that 
society may proceed with its basic activities. 

In other words, the law or the underlying principle of regulation may be 
similar in both the rural and the urban states. Yet urban society reflects the 
greatest changes. Its impact on all the rural states may have brought about a 
seemingly uniform change in the older rural law, although the detaUs and 
manifestations of this apparent process are still obscure. 

By sheer number of acUons and transactions, an effective demand may arise 
for circuses as well as for bread, museums, and Ubraries, or a new type of 
public utility Uke open space. This demand may foster a different relationship 
between the citizenry and government. It may give rise to a greater willingness 
to use any device, including the supposedly dread hand of government, where 
other methods of solvmg pressing needs have failed. By virtue of attitude it 

ra^ lead to a greater acceptance and demand for more governmental activity 
and more governmental regulation. ^ 


i-AND AND Power 

Historically regarded, land is no longer the hallmark of power as it was in 

century England. The landlord-tenant relation no longer is close, with each 
^rson bound to the other. Instead of oaths of loyalty or fealty, a different 

■" today. Dominance of non-horS 

P * precludes land from representing any longer an 

mividual s extension of personality. Land has even lost its social status as 

to any"s"?e^ population which prevents attachment 

rnn?'’'* T with rcspect to city land In 

roups Who Cherwue could uo. afford certain .y^s of 

p “McDoutf s"ui:“r?o'Lh.r “ ■<-<. which 

instance, our present t^pfof 'ubnchn ^ red.stnbution of resources, for 

another. New plans and new'^controls m’^v effective than 
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rights. There will also be a need to explore the impact of proposed reforms on 
individual cases. 


Conclusion 

Over the years, the law of property has taken on both advantageous and 
disadvantageous characteristics of constitutional law. The trend in the law of 
property indicates a change from certainty to what may be termed inchoate¬ 
ness. It has occurred as property has developed from a field technically called 
private law into one of public law. 

The change from a law primarily governing property relations between indi¬ 
viduals to one where the basic interests of society converge (as in e minen t 
domain and police power cases) has important consequences. Precedent and 
predictability are largely gone. They are replaced by the somewhat hazy field 
of constitutional generalities, value judgments, countervailing forces, and lack 
of predictability.” 

A legal armory is still available for planning purposes, as well as for the 
rational use of our land resources. But granted this power, how should it be 
applied? How do we work out an efficient and fair organization of socie^ in 
dealing with property concepts? Actually, slogans of rationalization and techni- 
calization may be desirable in order to supply an emotional stimulus for the 
changes greatly needed in our urban environment. However, the slogans should 
be recognized for what they are and for the confusion in policy formulation 
they may often engender. In the future, the efforts and energies of the legal 
profession must be devoted to analyzing what a public use is in a borderline 
case, and to determining where the general welfare lies in a particular situation. 

By Russell D. Niles, Dean, School of Law, New York University 

Among other things, the influence of the metropolis on real property has 
resulted in a flight from individual ownership of realty and a consequent pref¬ 
erence for renting in metropolitan areas. Along with these trends has come a 
recognition of the important role played by the public in property law. 

The Flight from Individual Ownership 

The average metropolitan resident has shifted from ownership of real prop¬ 
erty to ownership of stocks, bonds, and other kinds of participations. One 
reason for the flight from realty ownership is that conveyancing practice has 
not been sufficiently modernized. Although Professor McDougal points out 
that deeds have now been fairly well simplified, many other conveyancing 
problems still exist. 

Conveyancing Problems 

As an illustration, take the case of the block of land on Washington Square 
in New York, acquired by New York University for its law school building. In 
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1948, New York University bought the land from Columbia University. Co¬ 
lumbia had held it for about thirty years and had previously acquired it from 
a Mr. Eno, who had assembled the block some twenty years earlier. The 
houses standing there were more than one hundred years old. 

Yet New York University was stalled off a whole year in consummating the 

transaction. A special proceeding had to be instituted because the mortgage 

lender was concerned about the status of several small gores, or triangular 

strips of land, which measured one to two inches wide and ran through the 

block. No one, except the insurance company which was to lend the mortgage 

money, had any question about the quality of the tide. Nevertheless, plans were 

delayed for twelve months in order to perfect a tide that nobody but the 
mortgagee doubted. 


A litde later. New York University bought another parcel of land (premises 

on Washington Square West known as Holley Hotel and the Holley Cham- 

bers) for a residence hall. In 1820-about the dme that Aaron Burr was a 

nei^bonng owner—the parcel had been conveyed subject to a slaughterhouse 

condition In other words, the conveyance specified that if anyone used the 

proj^rty for a slaughterhouse, glue factory, or simUar purpose, the grantor 
could re-enter for condidon broken. granior 

That was 130 years before New York University acquired the fee A1 

almost the entire period. Fortunately for New York 
mversity, the previous purchaser spent more than $15,000 to secure a release 
of ^aughterhouse condidon from the heirs of the various remote i^to^ 
These examples illustrate the fact that we still have a long way to eo in 
k transferable. Because the vJue of proSr^ 

nsrrotd OnTy^^r'wm 'uUel “ 

vention by the govemmern or throut-h^h ^ System, through tide inter¬ 
companies. ^ the growth of reputable tide insurance 


The Rule against Perpetuities 

enSel: to revise and rntni- 

^ical of the mistakes often made in the field nf efforts seem to be 

paid to the wrong thing since the rule property. Attention is being 

completely obsolete. ® perpetuities is now almost 
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This rule developed at a time when the fee tail and the legal life estate were 
commonplace. The great passion of families was to retain large landed estates 
for generations. At present, however, the fee tail has nearly disappeared and 
the legal life estate is chiefly a dead letter. Although sound in policy, the rule 
against perpetuities is no longer an issue. 

The question today pertains not to entailed estates but to various types of 
protective trusts. Take, for instance, the case of the Roosevelt family. When 
Franklin D. Roosevelt was arranging his affairs before his death, he did not 
entail Hyde Park. Actually, he did not wish to preserve his estate in the family 
and was probably glad to be able to donate it to the public. In placing the 
estate under a protective trust, he was astutely following a contemporary tradi¬ 
tion of not only the great families but even families of moderate means. 

It would be a mistake, therefore, to overhaul the ancient rule against per¬ 
petuities and try to adapt it to modem conditions. Instead, we should start 
afresh with a consideration of the problems of spendthrift or permitted protec¬ 
tive trusts and go on from there. 

The Metropolitan Preference for Renting 

As Professor McDougal indicated, in England the law of landlord and 
tenant developed largely under a system of absentee landlordism. The tenant 
was really the owner for a term, and he assumed the risks of ownership. He did 
not expect the landlord to protect him against undesirable neighbors, furmsh 
heat, remove garbage, receive parcels, or open his carriage door. 

Today most tenants do not think of themselves as owners for a term. They 
look forward to being treated like the clients of a large department store, on 
the theory that the customer is always right. Thus the recent law relating to 
landlord and tenant, as Professor McDougal suggests, has shown an important 
trend away from the law of property to the law of contracts. 

But in New York City, at least, the law has gone one step farther. It has 
changed from property to contract to status, and the implications of the trend 
are only dimly being seen. Under controls governing rents, eviction, and other 
items, the metropolitan lessee now has the status of a statutory tenant. Indeed, 
he may never have stood in privity with his statutory landlord at any time. 
Today many tenants in New York are more likely to talk over their housing 
problems with someone at the so-called Temporary Rent Commission than 

with their landlord. . .» e 

In fact, the actual terms of a tenant’s lease may be quite different from the 

original lease. A case in New York in 1953 pertained to a tenant who had 
signed a lease authorizing the landlord to install automatic elevators. Al¬ 
though the lease did not mention the subject, the tenant successfully clamed 
that if the landlord did not install automatic elevators, he had to add a door¬ 
man The Supreme Court in New York upheld that contention. 

Similar cases suggest that the status of metropolitan tenants is a matter of 
poUtics. Considering the number of voters who are tenants as opposed to the 
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number who are landlords, the situation could be extremely dangerous. But the 
implications are not necessarily bad. In the case of rent control, for example, 
the law of landlord and tenant seems to have been influenced by political 
considerations for the better. 

Other worthwhile statutory changes in the law have resulted through politi¬ 
cal intervention at times when the courts could not act effectively. In the tene¬ 
ment house laws, the burden of repair has been shifted to the landlord It 
undoubtedly belongs there, since the average New York tenant is totally un¬ 
acquainted with any plumbers, plasterers, or masons 

The law of constructive eviction itself developed out of poUtical expediency 
In a famous New York case in 1826. a landlord owned two adjoining housel 
He leased one to a tenant. In complaining later that the second house had been 

heLXH°r^ first tenant asked 

the landlord to clean up the situation. But the landlord said in effect “Ifs not 

vo^u^^fd;: ^iTr^rt^^tei'^f - --- 

vo^s”‘sr,"he7'’'''‘!' PPrron could live here. The risk is really 

1 ,"“ ” '^°''k Courts sustained the land- 

Then *''' Pommon law clearly supported such a decision 

saf ^ey said "“Whf n-" ='=^<=<1 senators' 

the l^dLdT; “fi IfiP berden was shifted again to 

the landlord m a manner contrary to the basic common law.-s ® 

inese examples are not necessarily intended either to censure or i a 

protection of the politicians. ^ ^ 

The Role of the Public 
recrglrtS th'’7hw of mone^t™ 

trained in the idea that property—and e'sn teachers were 

entirely a bilateral affair^ Th^rJ , ^ especially real property—was almost 

tenants, and little more grantors and grantees. landlords and 

as Professor McDougal has 

Teachers have generally been slow to realiL fLt F Iwo private parties, 
was widespread in the ninetf,.n '^*ten rent control 

law of landlord and tenant included'onlv*on"'f' 'bp '™e on the 

Jbc cole Of the public 

■' ■’°P=fi ‘b- changes 

ism. When it comes to designing an entire .h'*‘°"C“l protection of individual- 
-d do well to think Of ^ 
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offers the best possible collection of people who are reasonable and tolerant of 
the views and beliefs of others. But when a master plan is evolved for the 
physical development of the campus, what happens? Under the stress of actual 
life, the pressure of donors, the caprice of legislatures, the exigencies of depres¬ 
sions, the demands of returning veterans, the cycles of the birth rate, and the 
changes in administration, the master plan is soon a shambles. 

This does not mean that we should not aspire to a better use of our pre¬ 
cious metropolitan land. It does suggest, however, that in doing so, we should 
have the humility and caution that training in the ancient law of property is 
likely to give. 

Footnotes to Chapter 11 

1. Has the law of property been less yielding than the law of contracts or torts? 
If so, in what way? Would a contrast among them delineate more clearly the 
impact of the metropolis on the rules, concepts, and institutions of property? 

2. The difficulty of generalizing over so long a period of time, over so many 
diverse jurisdictions, and over so many cross-eddies emphasizes the need for a 
careful delimitation of the problem. Consider the case of increased marketability of 
title. Underlying the legal superstructure pertaining to title is the corollary that a 
servitude ceases when its purpose can no longer be effectively accomplished. Thus 
where urban land changes from commercial to residential or industrial use, a servi¬ 
tude formerly applicable to commercial uses should become unenforceable. Yet the 
Uniform Reverter Acts, which in their quest for title marketability seek to undo 
restrictions on title, may make it impossible to maintain a plan for a desirable 
subdivision. In fact, the same device which is “progressive” in one case may be 
“regressive” in another situation. This whole conflict between planning enforcement 
and marketability has recently flared up in states as diverse as Massachusetts, New 
Jersey, and Wisconsin. There conveyancers have attempted to repeal some of the 
planning attempts to control, on the ground that title has been affected too se¬ 
verely. Such countervailing forces, which Professor McDougal’s framework so 
admirably sets up, defy generalization. 

3. See the articles by Bauer and Churchill in C. Woodbury (ed.). The Future of 
Cities and Urban Redevelopment (Chicago: University of Chicago Press, 1953). 

4. See L. Grebler, "Urban Redevelopment as an Outlet for Capital Investment,” 
Land Economics, XXIX, No. 4 (November, 1953), 358-361. 

5. One of Professor McDougal’s great achievements in the field of property 
throughout the years has been his emphasis upon the presence of society in many 
activities which at first glance seem purely “private" transactions between two 
individuals alone. 

6. The development of printed legal forms clearly reflects the impact of the 
metropolis. They represent a “counter-revolution” by landlords against liberal 
statutes and decisions which favor tenants. The printed forms are said to o eveiy 
thing to the tenants but require them to stand up and salute whenever the an o 
enters the room. 

7. This is a long-range view of a probable trend. Here the cosmic eye of the law 
professor should be distinguished from the worm’s eye view of the nara-workiog 
practitioner, who has the job of pushing the constitutionality of a particular case. 

8. Speaking of rationalism, it should be clear that the ancient ^udal law ot 
property was rational for its age. Technical rules grew up to meet certain needs oi 
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feudal society. L^d law was based on providing administrative, governmental, 
financial, and military functions in a society in which they would otherwise have 
been absent. 

9. In a study of the impact of the metropolis upon property, the expansion of 
personal property negotiability, the law merchant, and commerce should all be 
emphasized as well as land. Since the papers by McDougal and Reeve concentrate 
on realty, the attention given to land may be justified. But the importance of per¬ 
sonalty should be kept m mind as a possible redress of balance. 

ID. Perhaps one approach which may help to delimit the problem is a study of a 

® lawyer. This might reveal the different 

11. In this sense, law may be rational even though the result is undesirable To 
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PART FIVE 


Tlie Influence of Science and 
Tecknology on the Metropolis 
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INTRODUCTION 


The metropolis, among other things, is a product of modem science and 
technology. Recent developments in communication, transportation, sanita¬ 
tion, and similar fields have all contributed toward larger and more complex 
urban agglomerations. At the same time, they have made it easier to disperse 
our metropolitan areas. The dichotomic aspects of these contributions are 
highlighted by the harnessing of atomic energy. It can be used indifferently to 
supply our communities with power or to blow them up. 

Other scientific advances have brought about a progressive decline in urban 
death rates, especially in infant mortality. It is quesUonable, however, whether 
It makes sense to speak of the abiUty of cities to renew themselves biologically 

biological measures be appUed significantiy to poUtical 

^ts? When should they be employed only within reference to a whole demo¬ 
graphic region of a nation? 

cat^n possible by better methods of communi- 

wtionjid transportation. But its implications for the future are uncertain. Just 

^cause everyone seems to be running in the same direcUon does not necS- 

o^LTm ^ Suburbanization may be desirable in face 

undesirable in terms of man’s pLibk 
iof^posi^^”'* conditions and tensions which suburban commut- 

advances which have led to atomic energy devise a form of 

may 1^ fooLh m^inc ^®*^**’'^*^ immune to damage from atomic bombs? It 
r^r incorporate the latest scientific and industrial improvement 

“oXl'ta” wT'^ if 

resltact 

human values. If further technlMi • ^ ^ m a spiniual consideration of 

tion and transporta^„" ^ “ communica- 

over the face of the earth Wherth^wh may travel extensively and spread 

ss/..” = 
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About seventeen cities in the world have more than two million inhabitants 
Twenty-seyen others have one to two millions. Their total population is sixty to 

approximately 2Vi per cent of the population of the earth 
m 1954. Prop^onately, their importance is much greater than the number of 

and many of the best examples of how people Uve and work together Their 

S trTdtTnTdevelopment, industry, and 
S W rh? The influence of these great cities is larg^^ de- 

wh?a^ bom3h outstanding ability 

phorTn?!o'darma*r outgrown the maternal meta- 

.^not the Enghah language bemg rohbed of a pleasant word for an impoZi 

London aoldi«reve^rZ‘ “ ** something more, as the 

came from. Replying “London ” th^^* nsked by Canadian soldiers where he 

he retorted scoSy. Sefafv ZVT’ ^o which 

world.” ^ ^-ockney impudence, “London, the whole bloody 

TKa. is the real sense of metropolis, 1 . implies a relationship of aflecUon 

253 ’ 
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tradition, and pride as well as of common interest. Despite their size, many 
comparatively small cities qualify for metropolitan status because communities 
throughout the world look to them with affection and interest. 

Scientific and Technological Developments and City Life 

The chief characteristic of the mother city is the wide variety of its activities 
and interests, and their connections with the world outside. These aspects can 
be considered from various social, economic, political, or religious viewpoints. 
With regard to science and technology, the hour-to-hour activities of a modem 
city depend on many achievements based on discovery and invention in engi¬ 
neering, telecommunications, medicine and surgery, hygiene and microbiol¬ 
ogy, metallurgy and chemistry, agriculture (by which 10 per cent of the 
population today can feed the remaining 90 per cent), food preservation and 
water supply, drainage, and all the scientific control by which normal needs are 
met and emergencies anticipated. 

There is a very long history behind all these achievements, starting perhaps 
with the invention of fire, the use of wheels and the domestication of animals, 
down to present-day nuclear power and biolo^cal control. Rather than explain 
how the whole pattern of life in a modem city depends from moment to mo¬ 
ment on established technical methods, it were better to speculate on how 
changing techniques based on new discovery may fundamentally alter the 
conditions, or even the possibility, of city life in the next fifty years. 

Birth and Death Controls 

Suppose for example, that family planning became easy by the oral adminis¬ 
tration of a harmless drug. Whether we like it or not, this might come with no 
more warning than the discoveries of insulin and penicillin. Suppose further 
that it were practicable by simple means to arrange beforehand whether the 
intended baby should be a boy or girl. What would the effect be? Would the 
ratio of the sexes remain about unity, or would there be more men than 
women, or vice versa? And would far fewer children be bom than now, so 
that the population would become a rapidly aging one? 

As a matter of fact, the population is already aging, because sulpha drugs 
and antibiotics have removed some of the chief killing diseases of the elder^. 
Suppose that other killing diseases, particularly cancer and disorders of the 
heart and circulation, were brought under control. As a result, physical an 
mental efficiency as well as the longevity of the older group would increase, 
particularly if such diseases as rheumatism, arthritis, and arteriosclerosis were 
controlled. Then older people could continue to do the world’s work efficiently^ 
if the younger ones would let them! But it is scarcely likely that increase 
efficiency would fully compensate for the fall in the death rate. For one c ar- 
acteristic of old age, as much as incapacity, is lack of ambition and desire. 

If aU this happened—as it well may, for intense effort is being devoted to 
these things—and if far fewer children were bora, the problem of providing 
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for the aged would greatly increase the social and economic burden which 
the younger would have to bear. We cannot be sure that these discoveries 
will be made or when. But the trend is obvious and there can be little doubt 
of the extent of the impact they would make on social, economic, and political 
life. Remember that old people have votes, which will tend to exert a con- 
dnually increasing political pressure as their numbers rise. All this will affect 
the life of the whole population. It will particularly influence the life of people 
in cities, for that is where its impact will be first felt. 


Power Supply 

The future of industrial civilization, and consequently of large cities, is 
completely dependent on an adequate supply of power. The available fuel 
resources of the world, taken all together, may last a good many centuries, 
although the most convenient of them, oil, will endure for a much shorter 
time. The exploitation of known sources of power, particularly water power, 
will continue. In some countries like Brazil, immense reserves are still avail* 
able. Other sources of power from sunlight, tides, winds, and nuclear energy 
will be tried out. 


In the meantime the more convenient reserves of stored energy, in coal and 
oil, will gradually be used up. The remainder will become increasingly difficult 
to exploit and transport unless power can be developed directly from under¬ 
ground coal and transferred electrically over long distances to where it is 
needed. In the United States, the problem of power is not likely to be acute 
for several decades, at least. But many countries are entirely without oil and 
coal; others, such as India, have very little oil, and their moderate amount of 
coal is located hundreds or thousands of miles from where much of it is wanted. 

Granted reasonably stable world conditions and facilities for exchange and 

transport, there is no immediate emergency. Without being unduly optimistic, 

one may expect new sources of power gradually to become available. The 

future of industrial civilization will depend absolutely on that. Meanwhile, we 

Shall continue to use up our reserves of stored energy and, more important, 

our stored chemicals. Our great grandchildren may well look back on us as 

reckless spendthrifts for the way we have wasted valuable chemical materials 

ne oasis of chemical engineering, merely for producing calories which we then 

use very uiefficiently. But there is litUe yet we can do about it, except to hus- 

band what we have and press on with scientific invention and the technical 
acveiopment of new resources, 

of obtaining electric power directly from sunUght by 
dJoZmi ^ quantum efficiency. The expense of the 

efficienUv enormous, but not much more than that of in- 

the wind^s Ind S® generated by reflectors of sunlight. In 

But the annaramt f’ of power is potentially available, 

rnachbe^ w "o^e^ting ,t would be of vast size and the amount of 

hmeiy and space needed for 100,000 kflowatts—the output of a medium 
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generating station—would be prohibitive. Moreover, the supply would be 
intermittent, depending on weather, time of day, and other variable factors. 

Unfortunately, no convenient and economical method of storing electric 
energy on a large scale has yet been developed. That invention, if it could be 
made, would have vast economic importance. Imagine the improvement of 
transport, and of many other social and industrial activities, if electric power 
could be stored in a form as light and convenient as fuel. Instead of going to 
the gas station, one might just connect up for a few seconds to the power 
mains. There is no practical approach to this problem as yet, nor may there 
ever be. Still, television was unthinkable fifty years ago. 

As a source of power, the most likely substitute for chemical fuel in the 
future is nuclear energy, the internal energy of the atom. The technical prob¬ 
lem itself is already some distance along the way to solution, at least in 
principle. But the economics of large-scale power production depends on a 
number of technical questions which research and experience alone can de¬ 
cide. It depends upon the supply of fissile material, the possibility of breeder 
reactions for producing more, the disposal of radio-active products, the be¬ 
havior of metals subjected to long-term neutron bombardment, the cost of the 
plant, and the remote possibility of using the energy directly instead of through 
the wasteful intermediary of heat and steam. 

In spite of these uncertainties, it is a reasonably good guess that in fifty years 
electric power will be generated to a considerable extent from nuclear fission. 
Such a state of affairs could have a vast influence on the development of 
industry, and indirectly of agriculture, particularly in large regions where fuel 
supplies of the present kind are difficult to transport and short in supply. This 
may mean that large centers of population will grow up in many places in the 
world where the availability of power is now the limiting factor. Or, it may 
mean that smaller industrial centers will be preferred, especially in places 
where water supply provides the limiting factor. 

A plentiful supply of power, preferably electric, is essential to the develop¬ 
ment of modem industrial civilization. At present, the only practical method 
of obtaining mechanical or electrical energy from chemical or nuclear energy 
(the internal energy of the molecule or atom) is to turn it first into heat and 
make it drive a heat engine. As a result, only a fraction of the energy is made 
available and the greater part is wasted as heat. If other means than the 
heat engine could be developed for producing electric power more directly 
and efficiently from atomic energy, the problem of power would be greatly 

eased. , . 

Or if even a more efficient and inexpensive heat pump could be devised, i 
might have a vast effect on the amenities of cities. Consider the influence 
which refrigerators have already exerted. Only a few years ago, refrigerators 
were a novelty. Today space cooling, or air conditioning, is becoming a neces¬ 
sity in hot countries. A refrigerator is a cold pump, and generally a vety 
inefficient one, but the amount of power required is small in proportion to the 
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value of the result achieved. Its invention and common use have made a major 
cootributioo to nutrition, hygiene, and general comfort. 

Noise and Dirt 

In the city, a great reduction of noise and vibration is not at all beyond the 
range of invention and technology. Smoke can be greatly diminished by 
methods and regulations already known. Rather than using individual fires and 
furnaces, district heating could reduce smoke almost to nothing, perhaps by 
employing the waste heat of power stations or industrial undertakings. 

Dirt is largely a matter of educating the public conscience. Imagine what 
London would have looked like after the coronation in 1953 if bulky Ameri¬ 
can papers had been available to throw about instead of their slender English 
counterparts! 


Transport 

One of the gravest burdens of the large city is transport. The electrification 
of railways has gone a long way in the greater metropolitan areas, and now the 
problem lies largely with the highways. If three-dimensional transport through 
the air could be developed to operate over medium and short distances, high¬ 
way congestion might be relieved to some extent. It may be, however, that 
human nature on the whole rather likes crowds and is ready to accept a certain 
saturation level of delay and inconvenience. If new methods of transport were 
supphed, people might pour into the cities until the same degree of incon¬ 
venience, danger, and delay was achieved. This is a common feature of human 
behavior. It provides a social and psychological problem as much as an en- 
gineenog one, and has no simple solution. 

Water Supply 
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economically profitable. If so, the problem of water supply for industry and 
urban life might be solved for regions near the coast where fresh water is at 
present inaccessible. 


Modern Warfare 

In the present state of scientific and technological development and world 
politics, the possibility of a major war between great industrial states con¬ 
tinues to exist. Judging from World War II, such a struggle would be fought 
not only between navies, armies, and air forces but also by attacks on industry 
and the industrial population. Pursued with ruthless ferocity, the war might 
bring civilization as we know it to an end over large regions of the earth. 

The efficient conduct of modem war requires enormous technical develop¬ 
ment and industrial production, now concentrated more and more in relatively 
confined regions. According to a report by the American Institute of Planners, 
more than one-quarter of the manufacturing employment of the United States 
is assembled in the five largest metropolitan areas. More than one-half is 
found in the top forty. In the United Kingdom, one-sixth of the whole popu¬ 
lation lives in London; one-third resides in towns (including London) with 


populations of more than a quarter of a million. 

Apart from “frightfulness” by which the will to resist is intended to be 
broken, major damage to industrial production and transport, obtained pos¬ 
sibly by surprise attack, could greatly reduce the power to resist whatever 
happened to the will. In fact, if war is to be regarded as a possibility, the 
target provided by these enormous industrial areas, together with the posses¬ 
sion of a reserve of nuclear weapons and the means to deliver them, might 
put an almost unbearable temptation in the minds of crazy men like Hitler 


and the Japanese rulers of 1941. 

The future, therefore, of the great metropolitan areas is bound to depend 
on several factors. First of all, on our assessment of the likelihood of war and 
of the temptation these targets offer to potential aggressors. Since big cities 
are not replaceable by small ones on short notice, this assessment must be 
projected from present data for a long time ahead. Secondly, the future of 
our cities may be based on our estimate of various technical means of defense 
against direct military attack or concerted sabotage. Since methods of attack 
and defense change rapidly with scientific and technical advance, this estimate 
also must be projected from very imperfect knowledge. Finally, it will rest 
partly on our appraisal of the cost and profit and loss to civilization and in¬ 
dustrial output of abandoning the greater centers and distributing their re¬ 


sources, treasures, and populations elsewhere. 

The most likely solution is a compromise between military and other aspe^ 
of metropolitan existence, effected by encouraging dispersion and limiting the 
expansion of existing urban areas. But no major contribution to mUitary 
security could probably be achieved without a drastic limitation of present 


freedom and rigorous planning controls. 
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Unfortunately, there is another possible method of mass attack which, unlike 
nuclear weapons, does not even have the excuse of destroying industrial war 
potential. The effectiveness of biological warfare has never yet been tried, but 
its incidence could only be on populations or possibly on agriculture. It is 
probable that the potentialities of chemical and bacteriological warfare are as 
grave as those of nuclear weapons. At any rate, chemical and bacteriological 
devices are much less susceptible to international control, since the factory 
required to produce them could be small. In an all-out war, the bacteriological 
weapon might conceivably be used to finish off built-up areas softened by 
preliminary bombardment. 

In view of such grim possibilities, the argument for dispersal is further 
strengthened. So is the argument for political settlement and international 
control. Is man so mad that his passions, fears, ambitions, and parochial 
selfishness will use scientific discovery and technical development, with all the 
incomparable gifts they have to offer for human welfare, to reduce all his 
achievements and treasures to dust and destruction? From such sombre pos¬ 
sibilities, we can see that the future well-being of mankind does not depend 
alone on scientific and technical development and agricultural and industrial 
expansion, important as these are. It also rests on good will, friendliness, and 
tolerance, sanity and reasonableness, and the art and craft of statesmanship. 

The City as an Incubator of Scientific and Technological 

Advances 


Scientific and technical advances, therefore, will play an essential part in 
the future of our industrial civilization and our cities. But action and reaction 
are reciprocal, and in many ways our great cities supply both the stimulus 
and means to promote this knowledge and its appUcaUon. For example, the 
stimulus provided by New York City is partly intellectual, as a result of the 
lact ttat It furnishes the frequent and familiar contact between learned people 
or all kinds. It is partly due to the enormous facilities of libraries, museums 
gaiienes, and learned mstitutions, which only a large community can afford. 
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Progress in medical knowledge and treatment, for instance, has taken place in 
large urban centers where the needs of patients are obvious, where a mul¬ 
tiplicity of disease occurs, and where public conscience can be stirred to pro¬ 
vide the necessary facilities. Had men lived only in small isolated communities, 
the advance towards modern medicine would have been far slower. The forty 
greatest cities in the world hold two to three per cent of the world’s population. 
How many times more than two to three per cent of medical knowledge and 
treatment has been derived from their schools and hospitals? 

As in medicine, the same thing is true also in the practical arts and sciences 
and in industry, transport, and communications. Many applications of these 
developments have been made a long way from the great cities themselves. 
But how far would the roads and the great engineering works of imperial 
Rome have gone without the nucleus of Rome itself? How far would naviga¬ 
tion, exploration, and discovery have progressed apart from the energy and 
enterprise of the great seaports and their companies of merchant venturers? 
It would be the greatest disaster to the world of learning and discovery if the 
threat of war caused the great metropolitan centers to dissipate their resources 
of men and knowledge and abandon their intellectual function in the world. 

It were better surely to take the risk. With orderly and peaceful develop¬ 
ment, the progress of civilization can go on. Somehow in the broad domain 
between militarism on the one hand and pacifism on the other, friendliness and 
mutual understanding must bring men together. Here scientific men are offered 
a peculiar opportunity. For science itself is one of the greatest of all interna¬ 
tional adventures. Discoveries can be made anywhere and by anyone, and the 
whole scientific community everywhere profits equally by the work of each. 
In other words, science can provide a shining and unique example of inter¬ 
national friendship and cooperation. In that, perhaps even more than in guid¬ 
ing the way to technical betterment, lies its highest form of service. 
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Tte Adaptation of Design to tke Metropolis 

RICHARD J. NEUTRA 
Architect, Los Angeles 


In recent times, the sciences have perhaps contributed more conspicuously 
to the development of the metropolis than in ancient or medieval ages. Modem 
science has not only added comfort to urban life but even appears to have 
made it possible in its present magnitude. When Herodotus describes Babylon 
as nearly equalling the size of greater New York and faUs to menUon rapid 

transit and subways, or crosstown buses and taxicabs, we are at a loss to pic¬ 
ture a megalopis of this kind. 

It IS only too obvious that the progress of the physical and mechanical 
sciences during the last five or sU generations has contributed to the engineer¬ 
ing of what we today call the metropoUs. Yet so far, the biological branches 
ot the sciences have only sporadically influenced technical design. Never- 
tn hi ’ biolechnic age, as Lewis Mumford has presaged the next 
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chemical and biophysical actions, arising from the countless irritations of city 
life. Eight to nine million Americans a year cool their heels in psychiatric 
waiting rooms and asylums. This technogen pathology can no longer be per¬ 
mitted. Survival of the race calls for plan and design. 

In designing our environment, planners must recognize that they ought to 
act as applied biologists. At least, they should take biological news under ad¬ 
visement and understand that they are not simply dealing with plastics, stain¬ 
less steel, plate glass, materials, colors, forms, neon tubes, mechanical gears, 
real estate subdivisions, and highway interchanges. In the last analysis, they 
are always dealing with human nerves and catering to sensitively-responding 
human organisms. These organisms are not normally found in an isolated 
condition, but have grown into a social agglomeration which is a community. 

If we take this biological view, magnitudes of large and small take on other 
values and call for other appraisals than the geometrical or mechanical meas¬ 
ures of physics or astrophysics which are indifferent to the capacities of a 
human being. 

Man's Capacity to Assimilate and the Ranges of His Operations 

When physiologically observed and understood, size, bigness, or smallness 
are closely related to man’s capacity of assimilation—his range of muscular 
or sensorial interaction. In other words, whether a dish of food is large or 
small depends on how much we can digest, or believe we can. Our appetite 
has its limits and is not of Euclidean or abstract infinity. 

Long before man built houses and cities, he was a physiolo^cal being con¬ 
centrically surrounded by specific “ranges.” Into these ranges, he can mus- 
cularly act by degrees; from them, stimuli reach his senses by degrees and 
influence his life. These senses and muscles are not independent of each other, 
but are engaged in a continuously fused operation. Above all, they are thor¬ 
oughly connected with a brain and, in fact, exert a formative influence on it. 

We are surrounded, consequently, not by indifferent space but by specific 
ranges of our potential acting or sensing. This has very much to do wth ^ 
community in which a man feels fulfilled, satisfied, or frustrated. If his food 
is the only food he can assimilate, so his city belongs to him in a similar 
respect. It would not be his city if it were beyond his ranges of practical bio¬ 
logical action. 

Practical Biological Facts 

In this respect, the word practical is equal to biological. Unfortunately, 
practical is conceived in contemporary city life only too frequently to e a 
derivative of the financially economical, the economically promising. But t e 
expression financially economical and promising is in itself quite a composi e. 
Economical has a ring of hard facts clanging metallically against each other. 
Promising, on the other hand, deals with the pleasantries of imagination. How 
far, truly, is economics from social psychology, or how close to it? Any g 
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close to psychology is, in turn, closest not to hard facts but to the softly elastic 
and resilient give-and-take of organic life, and in particular of brain action. 
These biological facts are now called practical. Obviously, the basic termi¬ 
nology proposed here is different from the parlance of a city council chamber. 

Yet such a view is neither novel nor disputable. All events or facts would 
not exist for us if they were not sensorial, perceptible, and somehow products 
of our understanding. Biologically speaking, this is an eminently practical 
picture. In the last analysis, nothing is more practical than to find out whether 
we organically thrive or wither. This view could be named biological realism. 

In a physiological sense, survival is treated as practical, because essentially 
and originally nothing is more practical. A sewer system, for instance, may not 
yet be paid off financially, or may be only partly amortized. Yet it may be 
leaky and superseded, so that it is no longer practical physiologically. The 
contemporary urban scene is geared to similar advances which are faster than 
amortizations. In many places, the so-called practical minds of the city fathers, 
municipal department chiefs, revenue accountants, traffic engineers, redevelop¬ 
ment directors, and in general, voters, taxpayers, and bankers, are untuned to 
a biological recognition of what is essentially practical and needed. They be¬ 
wail the abandonment of what has not yet paid off economically. 

On the other hand, our cities are often infested with things which have paid 
off a long time ago. In some cases, they seem to be still bringing in handsome 
financial returns even though they are physiological liabilities. Absentee-owned 
slums, for instance, may be abandoned to progressive deterioration without 
upkeep because “rental, as is” provides a lovely yield over “no upkeep and 
outlay.” But biological condemnation of a slum is easy; from this point of 
view, slums are not at all practical. The statistical search of records of patient 
admission and medication costs in tax-maintained hospitals, as related to the 
geographical areas where the patients come from, is only an economically- 
camouflaged physiological indictment of the slum. It is almost funny that we 
need a dollar-and-cent proof that it is worth surviving and being well enough 

for a healthy life. 


Planning and Design for Survival 
The Planning Process 

For a long time, cities both grew and were planned at the same time. Plan- 
nmg pnerally means to consider known facts, to anticipate further processes 
s nature, and to accommodate them by appropriate provisions. The 
pianmng and designmg process (however described) is intrinsically organic 

previous growth and conditioning within our nervous 
ysiem and with simultaneous maturation as essential concomitants. Perhaps 
never quite know what is cause and consequence in these matters 

stmmLTvJ' concerns the anticipated use of modem technical in- 

tniments like our unprecedented grading machines which transact equaUy un- 
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precedented earth movements on a giant scale; our wonderful paving machines 
which will take care of more than thirty per cent of the area of the new town- 
OUT know-how in tunnelling under rivers or downtown sections; our engineer¬ 
ing of huge and complex speedway interchanges; our electric signalling of 
traffic; and the transport of sewage all over the map. 

Planning also depends on other technical instruments like mimeographing, 
blueprinting, and mathematical computing equipment and typewriters which 
produce eight variously-colored copies of each office memo. Our modem plan¬ 
ning presupposes an army of surveying, soil testing, and tabulating crews and 
a host of other activities. All are endowed with apparatus of which the peace¬ 
ful Euclidean city plarmer of Miletus or Alexandria never dreamed. A diver¬ 
sified team of skilled people assembled by an impersonal system of civil 
service examinations, plus a huge cluster of considerations, is geared to plan¬ 
ning as well as to the carefully-anticipated management that goes with it. 

The entire process does not confine itself to a planiraetric two-dimensional 
layout. There has already been a pernicious preponderance of mere geometri¬ 
cal architecture and planning. Unfortunately, geometry is pure and indifferent 
to the exigencies of life. The most natural object of planning is existence in 
jour dimensions—in space-time where truly all processes and running events 
of real life are at home. Metropolitan planning will be safest if geometrical, 
mechanical, and sociological contributions are weighed in the light of biological 
realism, and if research on what is biologically bearable underlies all design 
decisions. 

Undoubtedly, planning of a community is hard to accomplish by total an¬ 
ticipation. In most cases, cities undergo a continuous treatment of replanning. 
This, too, is a justified organic phenomenon. For our brains are not really 
built to produce thoughts. They are constructed to produce afterthoughts, so 
to speak, in a continuous chain without beginning or end. 


Scientific Observational Methods Suitable for City Planning 

In order to fit external circumstances, our thought chains should be swayed 
by observations so as to be more scientific. In speaking of the active hand 
science has taken in moulding the metropolis, therefore, we should also talk 
of the method that science has applied to observation. For example. Professor 
Detwiler, the renowned physiologist, has expressed doubt that observation 
can be pure and inactive. He thinks that, when linked with observation, a little 
active meddling into life processes helps to gauge what happens after the 
meddling ends. As applied to the living city, organic realism in design can 
take a leaf from morphology and operative physiology. 


“Observational methods alone, without a bit of experimental interference 
with the observed processes, are bound to remain more or less static, said 
Samuel R. Detwiler. professor of anatomy at Columbia University, in his 
outstanding work on neuro-embryology. He maintained that this realization 
“has gradually transported the embryo into the hands of those who are sub- 
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jecting living embryos to such alterations ... in environments as are perti¬ 
nent to an analytical study of the dynamics of the developing organism.” 
Would it not, then, be interesting to alter also that "post-natar' environment, 
i.e., the neighborhood, the community in which dwell the infant, the adoles¬ 
cent, and the never quite finished adult? 

This physical environment, the neighborhood, the town itself, can be ob¬ 
served as an organism. According to Detwiler there are “many lines of 
experimental study dealing with the nature of forces underlying the develop¬ 
ment of normal archiiecture in both central and peripheral systems.” Such 
study will be concerned with the much needed “knowledge of the interacting 
morphogenetic agencies." 

All this may seem rather doctrinaire to the practical planner who is forced 
to be a politician when he finds himself up to his ears in opportunistic “spot- 
zoning" to please business interests here and there, or when he has to struggle 
against the superficial aestheticism of an amateurish lady or gentleman on the 
planning board. What can the statements quoted above mean to him? 

If properly grasped, they can be eye openers. It is indeed possible and 
fruitful to speak of “morphogenetic agencies" in relation to the physical 
growth of a human community. We have here a splendidly pointed expres¬ 
sion for form-creating forces. Science has, in many cases by means of objec¬ 
tive observation, established influences that determine the emergence of 
forms, and thus a recognized scientific term signifies a known and fascinating 
phenomenon. In architecture, the idea is still rather muddled, that is to say, 
in the architecture of architects, not the "architecture" of embryos and or¬ 
ganisms in general of which anatomist Detwiler speaks, and which has been 
so meticulously investigated by men like him. 


"Through studies upon regeneration, and, in recent years, by the methods 
of surgery on the embryo and penetrating explanation, many interesting and 
highly significant facts have been made clearer. From these assembled data 
have emerged various hypotheses regarding the role of agencies underlying 
normal architecture in the nervous system.” If the physiologist does so 
readily and repeatedly resort to architectural allusions, perhaps the planner 
may in turn cast his glance on natural prototypes and be well advised to profit 
from physiological terms. After all, physiology has precedence in studying the 
interrelations of forms and functions. But on another level, this is also the job 
of the architect. And so a physiologically minded planner may discover use- 
tul hints in terms as well as in certain practical methods of research devel- 
oped by physiologists. Analogous ideas will indeed suggest themselves to him. 
wmie the possibilities inherent in such methods are not likely to come to the 
mind of one who speaks and thinks of a city in static geometrical terms. 

For example, an anatomic-physiological procedure has been developed to 
study and control flow patterns and dependencies of a conductive system 
such as a system of nutriUve distribution. This procedure consisu of cutting 
mat system once at this, once at that point. The observer then tabulates what 
nappens. T^is is done while the system is actually functioning, in order to 

degeneration, its devious, interrupted, and abnormal operation 
under specifically selected conditions. 

® similarly cut or blocked here and 

durations as part of a well-planned act of re- 
cnlUp.' 77** should give the planner a chance to observe the resulting diffi- 

toward ** undirected, spontaneous tendencies 

loward rerouting (regeneration). 
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Or, to give another illustration: the method of “staining” is quite com¬ 
monly used for purposes of physiological observation, especially the staining 
of a flowing medium when the study concerns the pattern and speed of a 
living circulation. This method might be borrowed for telling experiments in 
the field of city planning. For instance, on a certain test day all trucking 
traffic entering a specified section of a city might be required to display flags 
of certain prearranged colors, which would designate points of departure or 
of destination. The measure would make possible a quantitative and qualita¬ 
tive source analysis of particular categories of heavy traffic and their char¬ 
acteristic in mingling with the rest, crowding it, or avoiding it.* 

Technical Developments in Locomotion and Communication 

Of all the engineered novelties which exert a formative influence on the 
physical setup of every community, two of the most stunning are locomotion 
and distant control. To a certain extent, each seems to contradict the other’s 
tendency. Mechanical, powerful, speedy locomotion includes monorail cars, 
heliocopters, taxicabs, and subways in which we can rush about until stalled 
in a traffic jam. Distant control comprises telephone and intercommunication 
systems, television, and so on, which appears to obviate the need to rush about. 

Rather than being novel in themselves, both of these technical advantages 
merely amplify and augment our own physiological endowments. In contrast 
to rooted plants, we have our indigenous equipment to move from place to 
place. Confinement becomes most unnatural and opposed to our reflective 
disposition to travel through the world and change surroundings at will. Yet 
our cities invest tremendous funds in faster locomotion and fail to provide 
adequately for the pedestrian’s natural and simple delights. 

Speedy freeway interchanges are designed with amazing budgets in land 
and money in order to save a few seconds in making a left-hand turn. On the 
other hand, funds are lacking to realize a well-landscaped, safe promenade 
like a schoolwalk which children could take to school without the hazard of 
being killed or crippled by traffic. In jungle villages, tigers usually remain 
hundreds of yards away and rarely snatch youngsters from the door of a 
native hut. But whirlwind traffic death takes its toll in front of many a home 
in the United States. 

The Biological Basis for Planning 

Although a city may be huge, it need not be too large if it is well articulated 
in satisfying the needs of its inhabitants. Atomization or dispersal is not the 
solution for thickly-populated metropolitan areas. Nor is size or density of 
habitation itself unnatural. Colonies of bats, bees, and ants give examples to 
the point. The answer to the problem of size is to match adjustment with 

sensitive design. ^ 

In this planning and redevelopment, a biological bias is needed. Pleasant 

• R. Neutra, Survival Through Design (New York: Oxford University Press, 
1954 ), pp. 341-344, with slight modifications by the author. 
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living” and “comfort” must be physiologically defined; research can cast 
light on what they consist of, what inner processes are concomitant to them 
and must be elicited in the inhabitants for their truest benefit. In our age of 
science, this will be the greatest of all scientific aids which the city dweller 
can hope for. 

But physiological determinants and patterns have evolved so slowly that their 
readjustment to rushing, industrialized technology cannot take place as fast 
as new patents are being applied for. City evolution may be much faster than 
organic evolution in nature. Yet not even today can this evolution, and the 
capital improvement involved, be speeded up enough to match the velocity of 
inventiveness, whether in the form of armaments or of equally fatal consumer 
goods that daily burst into the streets. 

We, as no earlier generation, have the scientific know-how to study the or¬ 
ganic, the sensorial, the nervous equipment of human beings and their range 
of capacity to absorb whatever engineering may impose on them. If the city 
is not to become a man-eater fed only from outer legions, we must honestly 
and sincerely concentrate on design—not for technical efficiency, production, 
or commercial gain, but against the thousandfold irritations and damages 
which now threaten to prove cumulative detriments beyond the bearable. The 
city of the future may have to rise from the labors of a planning committee 
tmder the broad-minded chairmanship of a biologist. This city then will be a 
happy, compound Design for Survival. 
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Commentaries 

By Harold M. Lewis, Consulting Engineer and City Planner, New York 


Dr. Neutra seems to find little satisfaction in contemplating our modem 
metropolises. Here is a summary of some of his findings along with a few 
comments. 

1. In stating that the city is a gigantic, puzzling tinker-toy, Neutra implies 
that man has been clumsy and makeshift in its creation. But rather than 
being a clumsy hodgepodge, the city actually seems to be a complicated 
machine to whose design and construction many scientists have contributed. 

2. According to Neutra, irritations of congestion, noise, and the friction 
of movement in cities have driven their citizens into psychiatric institutions. 
Perhaps three wars and a major depression have contributed more to this 
result than any shortcomings of the scientists. A report by Ralph Linton, 
formerly Professor of Anthropology at Yale University, suggests still another 
theory. Editorial comment in the New York Herald Tribune of November 17, 
1953 said: 

In his report to the New York Academy of Medicine on mental illnesses 
in primitive cultures, he finds that mental disease exists in all of them; even 
in those which, unlike our own hectic world, exert a bare minimum of stress 
and strain on their members. ... _ . 

In reporting that his admittedly limited facts suggest a constitutional basis 
underlying both neurosis and psychosis, Dr. Linton adds anthropological 
support to the increasing body of biochemical and other data pointing in the 
same direction. These include diverse laboratory findings, such as the pres¬ 
ence of abnormal quantities of copper in the blood of patients suffering from 
certain mental diseases and significant differences in hormone and other 
glandular activity. 

3. Neutra accuses the city fathers and their department heads—as well as 
the average voters, taxpayers, and bankers—of clinging obstinately to out¬ 
moded improvements which might better be written off before they are 
amortized. But poor planning and the resultant misplacing of public works 
often requires the scrapping of structures which still would be usable if they 
were in the right place. 
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4. He deprecates the slum. So do we all, and there are many reasons for its 
creation. Scientists—as represented by city planners, sociologists, economists, 
and municipal engineers—are all vitally interested in both slum elimination 
and prevention. 

5. He decries the pernicious preponderance of mere geometrical archi¬ 
tecture and planning on the basis that it ignores the biological expression of 
city growth. If one is going to lay out a city plan, it must include something 
that can be shown on a map. The chances are that any geometrical pattern will 
be warped by physical, social, and economic considerations so that it will re¬ 
semble a study in anatomy rather than the symmetry of a snowflake. 

6. For the present technique of city planning. Neutra would substitute the 
development of a plan based on histology, morphology, and physiology; that is, 
the study of the growth of organic tissues, the form and structure of animals 
and plants, and the functions of living organisms. The present writer has him¬ 
self used the term organic as applying to a functional type of street pattern, 
which may resemble the cell structure of vegetable or animal tissues. 

7. Neutra refers to rapid transit and modem communications through the 
air in ^e form of radio and television as opposing or contradictory engineered 
novelties. He claims that they are really not novel if one analyses the city 
biologically. But these developments seem to be definite contributions of 
engineering science The engineer’s problem now is to discover various means 
of controlling the problems which they have often created. 

8. He finds that the delights of a pedestrian have been sacrificed to the urges 
of the speeding automobUist. Yet most of us play both these parts, and our 
desires depend upon whether we are walking or driving at the moment. Neigh- 

orhood planners are very conscious of the need of providing safe and 

ractive walk-ways for both children and adults. AppUcation of the neighbor- 
nood-unit theory of designing residential districts is providing successful solu- 


the^best approach of the biologist offers 

ciw nil that the professional 

verities I’l u departments in manv of our uni- 

bioloS. principal solution to this problem rather than the 


Contributions of the Professions 

conwlSr'u.*’have 
working in ^ ^ design. For example, the research scientists 

manv of o applied science, have laid the technological basis of 

cal-haT/'^rn™^ S'-o«P^-includi„g civU, mechanical, electrical, and chemi¬ 
se <Aty Thesf uS “ *= design of the utilities which serve 

■y. mese utthhes melude the streets and their pavements; facUities for 
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generating power, heat and light; means of communication on the surface, be¬ 
neath the ground, and through the air; bridges, piers, and the foundations and 
structural frames of large buildings. In laying out the original street and lot 
lines, en^neer-surveyors did much to determine our city patterns. 

The architects have given the city its form and silhouette. They have added 
grace and beauty to our structures, and are taking a leading part in deter¬ 
mining the grouping of buildings so as to form elements of an efficient city 
plan. 

The landscape architects have laid out our parks and other open spaces. 
They have done the site planning for large structures—particularly public 
buildings and modem large-scale housing projects—and have also made a 
direct contribution in the field of city planning. 

City and regional planners, drawn at first from the above professions, are 
now generally recognized to belong to a separate profession requiring special 
undergraduate and graduate tra inin g. They are assuming the major respon¬ 
sibility for establishing the master plans of our cities. These plans coordinate 
the use of land, the pattern of communications and other service facilities, and 
the controls over use of buildings and land through zoning and other pro¬ 
cedures. 


Influence of Steel-frame Buildings 

The development of steel-frame buildings made a radical change in the 
appearance of our business centers and later of our apartment districts. Before 
such structures were erected, the usual building was two or three stories in 
height, although there are many examples of old four-story and five-story 
buildings of brick and tim ber. With the development of the skyscraper and 
other smaller multi-story structures, made feasible through freight and pas¬ 
senger elevators, it was possible to substitute vertical transportation for part 
of the former horizontal transportation in our downtown areas. 

In these developments, the engineer and the architect have worked hand-in- 
hand. The engineer has designed the skeleton and the heavy foundations neces¬ 
sary to take the increased loads. The architect has determined the exteriors, 
the floor plans, the general relation of the building to the site and—although 
this was at first often neglected—its relation to adjoining buildings. 

Where tall steel-frame buildings crowded upon each other, they created 
dark chasms between. This condition led to New York City’s pioneer Com¬ 
prehensive Zoning Ordinance, adopted in 1916. The ordinance forced ^set¬ 
back of buildings as they reached successive heights. Today the trend is 
definitely toward scattered skyscrapers with lower buildings sandwiched m 

between. 


Concentration versus Decentralization 

Dr. Neutra points out that opposing or contradictory forces may be created 
by scientific inventions. For example, they may encourage concentration on 
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the one hand and decentralization on the other. Yet others have worked in 
both ways by promoting concentration of business and decentralization of 
residence. 

Originally, the size of a city was limited by the distance that a person could 
conveniently travel on foot or horseback to get from his home to the business 
center. This radius was expanded successively by the horse car, the cable car, 
the electrically operated trolley, and the suburban railroads with their loads of 
commuters. Then came the automobile. It tremendously accelerated urban 
growth by both increasing the radius of travel and by bringing within urban 
influence all the open areas formerly located between but not convenient to 
suburban railroads. 

Science and technology have contributed the machinery and power trans¬ 
mission systems for each of these successive steps. The gasoline motor, brought 
to its present eflSciency in the automobile and later the airplane, has been 
the most dispersive factor so far as the distribution of residence is concerned. 
On the other hand, the electric motor, as developed in our high-speed rapid 
transit systems, has been the greatest promoter of centralization of business 
through its efficient mass transportation. 

Engineers are now in the process of developing the helicopter as a means 
of travel between home and work. It may greatly increase the possible dis¬ 
tance between the two. But let us hope that the engineers will remember the 
lessons of the automobile and not bring more helicopters to the downtown 
areas than can be parked there. Just as the early automobiles were called 
pleasure cars and used primarily for weekend travel, the first intensive use of 
helicopters, other than for mail or airport taxi service, may be for travel to and 

from summer homes or vacation resorts rather than for daily commuting to 
the business area. 


Citizens Attitudes 

Most Chambers of Commerce are beginning to see that, as Dr. Neutra points 
out, bigness is not synonymous with greatness. Today we want better cities 
but we can well do without excessive growth. Growth without planning or 
adequate controls is no longer desirable. 

“"fortunalely have UtUe conception of what planning 

ta ill? H his reports 

, '“ 5 h-st»tnd.ng theories evolved in an ivory tower. Imagine the 

So^e! "PP';“!'°" “ study of biological forces developed through the 

tec^ques of physiology, histology, and morphogenetic agencies. 

otherTJnr^ simpler expressions to describe our goals. Among 

and b iJS congestion, clearance of slum! 

discu«M ^ efficient government—all of which have been 

of urban hvmg rather than to create destructive weapons. 



272 


THE METROPOLIS IN MODERN LIFE 


By Alan Gregg, M.D., Vice President, Rockefeller Foundation, New York 

Why do we have large cities? Why do they seem to meet human needs so 
effectively that they arouse a common interest, affection, tradition, and pride, 
as pointed out by Professor Hill? 

These questions must be considered in connection with the fact that the 
number, size, and significance of cities increases as man passes from nomadic 
through pastoral and agricultural to industrial forms of living. It suggests that 
the immediate cause of cities is a tendency towards the division of labor. Even 
among social insects liks bees and ants, division of labor is a constant char¬ 
acteristic. 

Grant, as a bare minimum, a tendency toward the division of labor in any 
scheme of human life, and a cataract of consequences point to city life. For 
with the division of labor, products accumulate. Accumulation leads to ex¬ 
change or storage and protection. An excess of food, arrow heads, wampum, 
hides or feathers, or plows or baskets, calls for distribution and hence move¬ 
ment to or from storage to a place of meeting and barter. First came trails to 
market centers; then roads to market towns. First grain was stored in huts; 
then granaries were built in walled towns. As a result of movement to places 
of meeting, agreements, promises, and institutions were created to facilitate 
long-term undertakings. Finally, government appeared to provide stability to 
the institutions so created. 

In addition, such meetings offered a choice of persons to be met, amuse¬ 
ments, competitions, and leisure. This sequence of events is exemplified in 
Iceland by the little valley called Thingvallir, located outside the present city 
of Reykjavik. There the Icelanders foregathered at a yearly fair to trade, play 
games, hear poetry, make matches, and consummate binding agreements of 
government. Thingvallir now is the cradle of parliamentary government which 
was 1,000 years old in 1929. 

Here, then, is the complex raison d’etre of cities—to provide an easy access 
to goods, mutual aid in services or protection, and a meeting place with its 
wider choice of stimulus and pleasure. The metropolis is only an elaboration 
and magnification of all of these reasons for the city. 

The Increasing Importance of Suburbia 

Between 1934 and 1953, the population of the United States increased 
25 per cent. During the same period, the suburban population rose 75 per cent. 
Some 91.5 million persons, or nearly three-fifths of the national population, 
resided in cities of 50,000 or more inhabitants in 1953. Of that number, aj^ 
proximately 54 million lived on the edges of the inner cities or in the suburbs. 

The true importance of suburbia, however, is not revealed by the data alone. 
For our suburbs present other significant aspects of metropolitan ^ ® 

percentage of their families owning homes, the average number of chil ren 

• “Who Are the Suburbanites?” Fortune, XLVIII (November, 1953), 231 !?• 
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per family, the increased birth rate, and the average family income, which is 
70 per cent higher than that of the rest of the population. Suburban inhabitants 
are essentially city folk—from the very same city that grows steadily poorer 
as its taxpayers leave for the outskirts. The population is usually composed 
of newcomers who are trying to be provincial but failing to do so. Public 
education in primary and secondary schools is one of the principal suburban 
industries, and stores and places of assembly are also beginning to appear. 


The Metropolis as a Consumer of Men and Women 

Evidence appears to indicate that cities consume not only food imported 
from rural areas, but also people bom and raised in the country. In other 
words, our metropolises fail to replenish their own populations and are sus¬ 
tained by a flow of young people coming from the countryside and smaller 
towns. Although big cities provide better medical care and prevention than 
hamlets, they do not renew the race effectively. Why? 

Is the urban population failing to survive modem metropolitan living con¬ 
ditions? Our forebears readily survived some 100,000 years of existence in 

, , , /\/\ n appearance is proof of their success. But 

in the last 100 years or so, science and technology have radically changed the 

conditions of living. Instead of eating coarse foods in large amounts and 
bulk, we now consume concentrated foods which may lack important trace 
elements found in the larger and more impure bulk. We have become choosey 
about the parts of animals we eat. Some of our foods lose valuable elements 
as they are processed—witness polished rice and its resultant beriberi. Metro¬ 
politan man steadily overeats, whereas the human race previously survived a 
long but successful experience with famine as well as feast. 

In large cities, we heat and over-heat our houses and so lose less heat 

muscular exercise. With 

Doinfnf H mcrease the number of people we meet, even to the 

pomt of reducing the number we can know intimately. In place of fear we 

penence anxiety. We take on a variety of stimulants, drugs, and chemi- 

alich thil sometimes to compete with other people. 

Snsf eact oth? I -necessary if the most gifted were not pitted 

fulness not play- 

ally IlkJ whlTk rT/"" a'yl' °f living, we occasion- 

coarser fnoH «/ ® vacation. While on vacation, we frequently eat 

cause we take D^em^f"^ ^ irregularly but in larger quantiUes be- 

court dan^r and deliberately take risks and 

play.Ve get less of 

get less of the stimulus of light and more of restful sleep. In 
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short, we repeat as many of the conditions as possible which the human race 
learned to survive over nearly 100,000 years. And we feel fine. 

But is our successful survival under an earlier set of conditions strong 
presumptive evidence of survival imder radically new circumstances of modem 
life in the man-consuming metropolises? The evidence apparenUy shows that 
man may have difficulty in surviving this new set of biological demands unless 
he is more versatile in his capacity to change than he has been in the past. 

The Threat of Atomic Warfare 

The atomic bomb is the greatest imaginable threat to the large cities. 
Dispersal is the only certain protection short of human resolution never to use 
the bomb again. But atomic power has, let us hope, another destiny. What 
would we feel about the spirit of man if, for example, electricity had been 
reserved for use only in the electric chair (where its effectiveness is spec¬ 
tacular) and had never been applied to motors, artificial lighting, telegraph, 
telephone, radio, or television? Even more than electricity, the atomic bomb, 
all but immeasurable as a destructive weapon, will take the measure of man. 
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TLe Impact of tLe Metropolis 
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INTRODUCTION 


By its very nature, the city encourages a specialization in knowledge and 
practice among urban activities. The types of specialities which arise and their 
relationships to each other have an important bearing upon the well-being of 
the metropolis and the nation. 

The impact of metropolitanism upon specialization within traditional pro¬ 
fessional fields is investigated by Sir Alexander Carr-Saunders. He questions 
the chance of preserving the integrity of older independent professions in the 
face of a rise of new salaried professional groups in the metropolis. He believes 
that the result may lead toward a deterioration in the standing of the estab¬ 
lished professions which may seriously impair the quality of services rendered 
by them. 


In tracing the role of universities in furthering cooperation among pro¬ 
fessions, Young suggests that one means of interprofessional cooperation 
may be through a greater increase in specialization. A crucial problem is 
whether newly^merging institutional forms can lead toward greater interpro¬ 
fessional cooperation. Mr. Young implicitly chaUenges the prevailing assump- 

occur only within a single individual rather than 
Within a single institutional framework. 

consequence of specialization in the metropoUs appears to be that a 
sprc^portionate number of professional men tend to be found there. Already 
tfiere is an over-concentration of medical specialists in the great cities Wh/r 
are the implications of this fact upon Z distribution ormedTal 

betw«n°sL^]I difference in the general level of medical care 

communities steadily grow more apparent‘> Is a 
endency evident in other professions so that the small tow^cWzen 
y be mcreasmgly deprived of the best professional attention? 
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the whole structure of formal authority that operates in his community? What 
are the consequences to his income, and to the welfare of the community, if he 
chooses one or the other alternative? 

The proper functions of the professions raise the further question of what 
methods should be adopted to train professional personnel. If a specialist 
concentrates mainly on his own field, there is the danger that he may overlook 
important peripheral problems that should concern him. Among other things, 
the social case worker, for instance, works with individuals who need financial 
help. The economist, on the other hand, is interested in changing existing 
economic institutions so that fewer people have to ask for financial help. By 
properly relating the fields of study of both professions, results may be achieved 
that would not othervdse be considered. 

The need for specialists is now so great that a large number of members are 
being recruited from people educated entirely at the public expense. In Eng¬ 
land, roughly 80 per cent of the entrants to professions are said to study at 
universities with the aid of public grants awarded on a selective basis. What 
implications may this situation have for future educational training and for the 
public underwriting of professional vocations? 

All these questions pertain to the manner by which specialists can be used 
to best advantage in the metropolis. Since metropolitanism means specializa¬ 
tion, specialists must be developed in sufficient numbers and with sufficient 
skills to meet and solve the problems of modem city life. 
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Metropolitan Conditions and 
Traditional Professional Relationsliips 

SIR ALEXANDER MORRIS CARR-SAUNDERS 
Director, London School of Economics and Political Science 


A metropoUs has been described by Louds Wirth as a “relatively large, dense 
and perm^ent settlement of sociaUy heterogeneous individuals.”^ The hetero¬ 
geneity of metropoUtan populations is also emphasized by Robert E. Park 

who speaks of the ‘multipUcation of occupations and professions” as one of 
the most striking aspects of city life. 
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A Definition of Profession 

The title of profession is everywhere accorded to the vocations of law, 
medicine, and the church. They are universally regarded as professions in the 
fullest sense of the word. The title of learned professions was given to them 
long ago. 

Law, medicine, and the church are generally regarded as professions be¬ 
cause they share two characteristics. In the first place, their practice is based 
upon the theoretical study of a department of learning. Secondly, the in¬ 
dividuals who follow them feel bound to follow a certain mode of behavior, 
and are so regarded by the public. There is a *‘clear-cut and definite difference 
on the institutional level [between the professional and business worlds]. The 
institutional patterns governing the two fields of action are radically different 
in this respect.”® 

During recent decades, there has been a vast increase in the number of 
organiEations claiming to represent vocations with professional status. Thus 
the question arises bow far such claims are admissible and how far our 
field of discussion extends.^ In assessing the validity of these claims, we may 
fall back on the two attributes of the old established professions of law, medi¬ 
cine, and the church. 

One attribute of the older professions is the compulsion to follow a certain 
mode of conduct which is dictated by the responsible or fiduciary position in 
which an independent practitioner stands in relation to his client. For law 
and medicine, this desirable line of conduct has been set out in elaborate ethical 
codes. Vocations now claiming professional status invariably recognize the 
obligation to behave in a professional manner. This points to a conviction in 
the mind of the public that a certain mode of behavior is an indispensable 
characteristic of a profession. 

Another attribute of the older professions is that their practice is founded 
upon the theoretical study of a department of learning. Among the claimants 
to rank with the older professions, three groups can be identified according 
to the nature of these studies. 

The first group may be called the new professions. Its members undertake 
fundamental studies upon which their respective arts are founded. Sometimes, 
the studies are in a department of natural science, as in the case of chemists 
and engineers. Other times, they are in a branch of social science, as in the 
case of accountants. 

In most instances, the studies of the new professions are specific. But in the 
senior or a dminis trative branch of the British civil service, they are more 
general, as is also true of the church among the older professions. The field 
of study itself is usually but not always new. Architects, for example, have 
long existed but were recognized only fairly recently as professional workers 

when their practice was dissociated from business. 

Even when the new professions emerged, not all the practitioners were m- 
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dependent workers. Indeed, employment was common from the beginning. 
Within the civil service, for instance, members have always been salaried. In 
that respect, there is an obvious difference between the old professions, whose 
members were originally independent, and the new professions, whose members 
are ordinarily employed. 

The second group—the semi-professions —replaces theoretical study by the 
acquisition of technical skill. The best examples are found among the 
vocations auxiliary to the medical profession, like nurses, midwives, phar¬ 
macists, opticians, and many others. Their skills are acquired only after a 
lengthy and exact study and an absorption of much precise knowledge. Nearly 
all the members of the semi-professions are employed. 

The third group—the would-be professions —requires neither theoretical 
study nor the acquisition of exact techniques, but rather a familiarity with 
business structure, administrative practices, and current conventions. In the 
managerial field alone, there are hospital managers, sales managers, works 
managers, personnel managers, office managers, export managers, transport 
managers, and others. Their members are almost all employed. 

The would-be professions are particularly encouraged to press their claims 
to professional status by the non-manual workers who are included within the 
group Manual workers, organized in powerful trade unions, are conscious 
that they perform indispensable work which is visible in the shape of results 
By tradition, they are suspicious of non-manual workers who appear to occupy 
snug places without producing anything obvious. So the non-manual workers 
reel that they must justify their existence. They must show that they, too 
have crafts which turn out indispensable results. In effect, they attempt to 
demonstrate that they are experts without whose services society cannot set 

ih^/ii generally not so very far removed from doctors and 

the fully-recognized professions. 

workers exaggerate the degree and quality of their 

eS^WchTh“h“*'"‘*'^ the 

^ professional recognition; namely, social up- 

In practice, their associations act as trade 

narticuir ^ “ftter °f collective bargaining and in their effort to restrict a 
particular way of making a Uving to their members. 

Recent Tendencies Reflecting Metropolitan Influences 
conwpl^f^! Ijie would-be professions succeed in claiming recognition, the 
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The movement toward specialization is general. It is as marked in the 
established professions as elsewhere. Coupled with it is the tendency toward 
replacing independent practitioners by salaried professional workers. 

Generalists versus Specialists 

As knowledge is increased through research and investigation, the practice 
of any art diversifies. Then it becomes difficult or impossible to acquire a 
competence in all the branches. Practitioners, therefore, tend to devote them¬ 
selves to one branch. In other words, they specialize. This is pre-eminently the 
case for professions founded upon the natural sciences which offer the greatest 
opportunities for research. 

The tendency toward specialization is enhanced in another way. A man who 
specializes is somehow thought to be superior to the man who does not. He 
also can hope to have an advantage in building up a practice. 

The extent to which members of a formerly unified profession remain under 
its auspices varies greatly. In medicine, they have stayed within the original 
profession. In en^eering, they have formed virtually separate professions 
of civil, mechanical, electrical, chemical, aeronautical, production, railway, 
and other kinds of en gin eers. Whatever the case, the outcome is important be¬ 
cause the greater the separation of the branches, the narrower in general is 
the education preparatory to entering into them. 

Fragmentation follows specialization and imdermines the position of the 
general practitioner. The function of a general medical practitioner, for ex¬ 
ample, increasingly is to serve as a clearinghouse by passing patients to the 
care of specialist practitioners or of specialist hospitals or other medical in¬ 
stitutions. In a recent report by Lewis and Maude on the work of general 
medical practitioners in Great Britain, Dr. J. S. Collings stated that the 
general practitioner of today . . . has ceased either to be, or to follow the 
ideal of, a family doctor. Most of them have abandoned midwifery and 
antenatal care to the district nurse and the local authority clime; they are sur¬ 
rendering the care of children to the school doctors and to the specialist 
paediatricians, and wUl probably willingly surrender their ‘old chronics’ to the 
new speciality of geriatrics; they thankfully despatch eye cases, without ex¬ 
amination but with the regulation green form, to the Supplementary Eye 
Service; they have abandoned even such elementary ‘laboratory work as 
blood tests, together with minor surgery such as the removal of a finger nail, 
sending all such cases to hospitals.”® 

The auxiliary medical profession of nursing is affected in a similar way. 
Lewis and Maude point out that “there is less nursing (in the old sense) of 
patients who have to be pulled through crises by the efforts of the nurse; 
there is more supervision and carrying out of routine treatraents—^ften a 
mechanical round of medicaUon and injections. When the personal jetor is 
important (as, for example, in the case of old people) it is often difficult to 

get nurses at all.” 
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So, too, in the field of social work. At the beginning of this century, social 
workers were engaged in what was called case work. That is, they obtained a 
general picture of the background and home circumstances of a person in need 
of help and advised and assisted on the basis of such information. They were 
in effect general practitioners. In their place, we now find specialist social 
workers of many kinds, such as probation officers, hospital social workers, 
psychiatric social workers, and others. 

The tendency for the general practitioner to give way to the specialist is 
almost universal. The only prominent exception is the church, where the 
priest or minister remains a general practitioner. As a consequence of the 
trend toward specialization, the professional man no longer takes a compre¬ 
hensive interest in his client. He feels that he has no general responsibility for 
those who come under his care, and the personal relationship between practi¬ 
tioner and client is weakened. 


Independent versus Salaried Professional Workers 

Members of the old professions were originally independent practitioners. 
They were self-employed and were not hired, salaried, or dismissed by some 
other persons or corporation. But a certain proportion of members of the new 
professions have always been employed, and nearly all members of the semi- 
professions and would-be professions are salaried. 

The increase in the number of employed professional workers is due to the 
rise of large-scale organizations. These organizations need the services of pro¬ 
fessional men like doctors, lawyers, accountants, chemists, and engineers. Al¬ 
though they can call in independent practitioners for consultation, the tendency 
is to employ directly any individuals whose services are required. 

AU modem governments, for instance, set up organizations for recording 
and advising, and engage the necessary professional staffs. Some governments 
go further and enter the field of industrial and commercial enterprise and 
organize public social services. Consequently, the proportion of professional 
workers who are m independent practice is greatly reduced. In Great Britain 
about 10 per cent of lawyers, 40 per cent of the members of one of the 
eading associations of accountants, and over 50 per cent of registered archi- 
tecu were employed in 1952. According to Lewis and Maude, only some 
20^embers of the Royal Institute of Chemistry were consultants. 

^ese figures refer to employed professional workers who have no direct 
dealings with clients. Other employed professional workers continue to render 
ffirect services to clients. Social workers and school teachers, for example 
have a dual responsibility to the employer as well as the client. But the e^m- 

Sm rtT rendered and to some 

tent determmes its kmd and quality. As a result, a social worker who is 

ay, a probation officer is far from free to treat a person committed to his 

in a m^er indicated by his professional training and experience 

The same situation is not true of law and medicine where independent prac- 
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tice has hitherto prevailed. When a lawyer or a doctor accepts a salaried private 
post and ceases to have clients of his own, no problem arises. But the position 
is very different when the state sets up a service providing free legal aid and 
advice, or free medical treatment, and invites lawyers and doctors to staff it in 
return for remuneration from public funds. 

In Great Britain, there is a free National Health. Service and a scheme of 
free legal aid and advice for people whose income is below a certain figure. 
The legal scheme is in the hands of the legal profession which is able to safe¬ 
guard the freedom of the lawyer in relation to the clients who obtain his 
services under the scheme. The National Health Service is not in the hands 
of the medical profession, and the Minister of Health can dismiss a doctor from 
the Service. Nevertheless, great care has been taken to leave to the doctor 
freedom to provide the advice and treatment deemed by him to be best for his 
patient. While it is not wholly true that the only difference between the doctor 
under the Service and the doctor in private practice is that in the case of the 
former the state and not the patient pays the fee, it is not a seriously mislead¬ 
ing description. The fact that only 600 out of 20,000 general medical practi¬ 
tioners in Great Britain are entirely outside the Health Service shows how 
much the traditional form of medical practice has changed under the influence 
of modem developments. 

The Effect Upon the Professions of These Recent Tendencies 
Changes within All Professions 

The traditional attitude of the professional man is characterized by a 
sense of responsibility towards his client, and a feeling of pride in service 
rendered rather than in opportunity for personal profit. The phrase pro¬ 
fessional pride indicates a code of behavior whose first consideration is the 
need of the client and the quality of the work. The Hippocratic writings ap¬ 
parently show that this attitude was assumed by medical practitioners m the 
ancient world. Since medieval times, it has been worked out and embodied in 
codes. These codes lay down the behavior which is appropriate in the particular 
circumstances which lawyers and doctors are likely to meet. 

Among the guiding principles which have inspired the legal and medical 
codes, the first general rule of conduct is the obligation to serve the client. TTie 
professional man must give his services whenever called upon, and without 
exercising capricious discrimination on personal or political grounds. He is also 
obliged to give only the best service and to subordinate all personal con¬ 
siderations to the interest of his client. 

The rise of specialists has brought about a subtle change m the traditional 

relation of practitioner to client. In medicine, the interest in, and the re¬ 
sponsibility for, the patient is now restricted. He is not so much a ^ick person 
in need of help as an example of a particular type of affliction with which 
the specialist is concerned. This change is illustrated by the previously- 
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described positioo of the nursing profession. Here practitioners, now highly 
skilled in special directions, are scarcely available where the traditional essence 
of nursing is needed, as in the case of elderly or helpless patients. 

Only the general practitioner can carry out the serve-the-client rule in 
spirit as well as letter. Now even he is being superseded. In the profession 
of social work, the case worker is being replaced by specialist social workers. 
Throughout the professional world, specialization has these consequences. 

For professional men who are employed and have no clients, the general 
rule to serve the client has no relevance at all. Nevertheless, it continues to 
figure prominently in the codes of some professions even when most of the 


members are salaried. But in the Royal Institute of Chemistry, very few 
members are in independent practice. As Lewis and Maude indicate, the In¬ 
stitute has abandoned the traditional formulation by specifying that “the pre¬ 
dominating characterisUc expected of the chemist is loyalty, implying an honest 
endeavor to give his best services to his employer, and to deal fairly with his 
colleagues.” Since ^1 employees are expected to demonstrate this loyalty, the 
statement is a tacit acknowledgment that there is little or nothing to dis¬ 
tinguish the conduct of a professional worker from that of any other employee. 

ActuaUy, the tradiUonal professional rule to serve the client has become 
irrelevant for an increasing proportion of members of the old, new semi 
and would-be professions. Even for employed professional workers who retairi 
chents,^s rule be fulfiUed only in part unless special arrangements are 
made. The school teacher, for instance, can be devoted to his pupUs. But he is 

limited m what he can do for them, since he must foUow his employer’s views 
on the matter or lose his post. 

At present, the arrangements under which lawyers and doctors staff the free 

■ Tk *. generally sufficient to permit 

practitioners and clients. But doctors in the 
Nauon^ Health Service are now under reproof for what is caUed over-prescrib- 

stric^n*^ 11 ^® "t* doctors may prescribe for their patients, other re- 

wm 1 ? \ ^ *hese doctors 

will become more like that of school teachers 

professional conduct specifies that pro- 
aS ^re aUowed to compete with one another only in reputationTr 
aMty. This tmphes that the use of techniques, such as advertisine anrnricr 

tion is^ofelX cuent““’'“ f°'Wdden. Competi- 

socwTrkem°”e ^le'h “d 
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sequently, it might seem desirable to minimize the importance of these rules. 
But it is doubtful how long the professional spirit could survive unless a 
sufficient number of self-employed practitioners continued to follow the tradi¬ 
tional codes and thereby served as a reminder of the implications of the pro¬ 
fessional attitude when free to express itself in independent practice. 

Changes within Specific Professions 

Under the impact of changing conditions, most professions have encountered 
difficulties of their own. The church, for instance, has been less influenced by 
specialization than any other profession. Priests and ministers remain general 
practitioners. Despite this fact, the standing of the church has declined. Al¬ 
though it formerly was one of the three ancient professions, the church now 
seems to the public hardly to rank as a profession at all, or at any rate to 
occupy an isolated position among the professions at large. 

The explanation for the situation is not that the functions of the church have 
altered, but that public views of the functions of a profession have changed. 
Professional men are increasingly regarded by the public as experts in the ad¬ 
vancement of material welfare and bodily well-being. The church, on the 
other hand, demands self-discipline and standards of conduct that are widely 
considered to be outmoded in an age of science. 

Among architects, the problem is different. Less than a century ago, 
architects dissociated themselves from business and assumed a fiduciary 
position in standing between client and builder. At the present time, a minority 
view in the profession alleges that this position no longer makes sense in a 
period of increasing technolo^cal complexity in building operations. The 
architect is said to be no longer effective as a leader and might be better 
placed as a director of a firm of builders or a firm making building compo¬ 
nents. The fact that such a view is held at all shows how greatly modem 
changes have altered the position of architects.® 

Conclusion 

Under the impact of metropolitan conditions, the concept of a profession has 
become transformed. No one speaks any more of the learned professions. Pro¬ 
fessional men were formerly regarded as possessing a broad culture, a wide 
special competence, and a general understanding of affairs. Consequently, they 
were influential members of society. A measure of leadership feU into their 
hands, and much that we value in our society was evolved under the influence 
of the older professions. 

Today, professional men are regarded by the public as experts—persons 
with high competence in a restricted sphere. Great deference is paid to mem 
while they act within their particular range. Otherwise, they have httle 
prestige. Outside their role, they are thought to have no more claim to be 
heard than the man in the street. 

The change is not so much a transformation as a disintegration of the tram- 
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tional professional concept. There is hardly any recognition of a professional 
class whose members possess certain common attributes and also some other 
kinds of special competence. In its place, the public sees different kinds of ex¬ 
perts who have little or nothing in common. 

The contemporary attitude of the public towards the professions is based 
upon an assessment of the present situation which is mainly correct. Prepara¬ 
tion for professional life now involves a restricted rather than general study. 
Modem professional education begins early, extends over many years, but 
fails to develop character. Universities have become umbrellas to shelter 
specialized and imrelated schemes of training. A picture of the wholeness of 
man and the unity of knowledge seldom comes to their students. 

Training has taken the place of education. The modem professional man 
has no comprehensive view of his own field of work and little interest in its 
place in the scheme of things at large. He is absorbed in restricted problems for 
which he seeks ad hoc solutions. Unlike the general practitioner of former 
times, he is no longer able to act as an understanding friend to his clients and 
to contribute usefully to the discussion of public affairs. 

The professional man is becoming one of the numberless experts who work 
in the service of the common man. The common man is set on a pedestal. The 
experts seek a way for him out of his troubles and a path to better living. 
Once the professional man was on top; now he is on tap. As the interests 
of professional men narrow and as the needs of the common man grow, 
gaps are discovered and fresh experts appear to fill them. Psychiatrists and 
other specialists take charge of spheres relinquished by medical men while 
members of the Institute of Hospital Administrators look after the organiza¬ 
tions in which the specialist doctors work. The emergence of specialist ad¬ 
ministrators is significant. From this source, we get ad hoc management, but 
we do not get the guidance and leadership we need. 

What we really need can be provided only by men of wide education, in¬ 
terests, and experience. Such men were not uncommon in past generations 
withm the ranks of the older professions. Now they are rare. What are the signs 
of the times? According to Lewis and Maude, “they point to the mounting 
power of the expert untroubled by conscience, interested only in getting things 
aone; and, for the social repercussions of action, referring to other and 
separately tramed experts.” These signs point to the authority possessed by 
e professional institutions and the universities as the main safeguard against 
tne crumbling away of the professional tradition. 
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Umversmes have the distinctive obUgation to discover and disseminate 
Sr' decades, their progress in meeting that obUgation has 

l^n ^eaUy satisfymg. It has been paraUeled. however, by an increasing 
socialization m research and education. Although this trend toward speciaU- 
anon may or may not be avoidable or desirable, it should be properly in- 

Pre«i^es^xe^7^^'*' contemporary urban society can be bitter served. 

by the general public and by profes- 
^ weighted in favor of specialization in educaLn Tbe 
^blic s less reluctant to confess its ignorance and seek profession^ aid 

■>' zt so 
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Yet some persons speak of faculties as being ultra-conservative. Since uni¬ 
versities are composed of people, there is naturally a reluctance to incur the 
inconvenience of change despite the high value given to innovation. Neverthe¬ 
less, a review of the subject matter, research techniques, and teaching methods 
found in our universities at the present time shows an eagerness and capacity 
for rapid adaptation to changing circumstances. 

In the metropolis, the need for specialized knowledge and for persons who 
can use it to benefit others is best recognized. Every community obviously 
requires the aid of professionally trained specialists. The well-being of villagers 
and farmers has been extraordinarily advanced by the services of engineers, 
physicians, lawyers, economists, biologists, and practically all the other 
specialists. But the most noticeable, most extensive, and most pressing need 
for the specialized expert is in the metropolis. The rapid growth of the 
professions in variety, effectiveness, and membership has been associated 
mainly with the growth of urban civilization. 

What a Profession Signifies 

In the United States, the word profession denotes almost all occupations 
which require more training than those activities vaguely designated as un¬ 
skilled or semi-skilled. For general purposes, there is no apparent advantage 
in distinguishing between a business, a trade, a vocation, and a profession. 
Such a distinction inevitably becomes invidious and is often made without 
adequate logical basis. 

In 1915, Abraham Flexner concluded that social work was not yet a 
profession because it did not meet fully all of the criteria he established for a 
profession. Professions, he said, “involve essentially intellectual operations 
with large individual responsibility; they derive their raw material from science 
and learning; this material they work up to a practical and definite end; thty 
possess an educationally communicable technique; they tend to self-organiza¬ 
tion; they are becoming increasingly altruistic in motivation.”* 

This sharp denial of professional status may have served some useful pur¬ 
pose, but it created unprofitable resentment. And social work continued to be 
regarded as a profession. Certainly, interprofessional cooperation is not facili¬ 
tated by employing an arbitrary standard to separate professions from lesser 
occupations. 

Occupational specialties may gain or lose professional standing over com¬ 
paratively brief periods of time. A set of skills accepted as profession^ when 
they are first developed may later become so routinized that the individuals 
who use them are labeled mere technicians. The tendency, however, is to 
increase the list of professions by subdividing specialties within the established 
professions and by improving the skills of other occupations. Just when and 
by what standards an advancing occupation may become a profe^ion is a 
cLse for disagreement. The issue is particularly sensitive when closely c(v 
operating occupations, such as medical practitioners, nurses, and clinical psy- 
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chologists. or librarians and professors, are involved. Confusion and changes 
in the relative status of occupations make a definitive classification into pro¬ 
fessional and nonprofessional impractical for general purposes. 

At the present time, the term professional ordinarily includes all occupaUons 
requinng a substantial intellectual training, a skill in research or practice and 
a sense of soc|al responsibiUty acknowledged by the specialists as a group and 
expected of them by the public. Because many members of the older pro- 
fessi^ns do not yet realize how far the process of professionalization has gone 
m the United States, here is a quotation illustrating how the concept has Len 
extended to business and labor: ^ 

The profeMional business managers are beginning to accept notions of re 
sponsibility that allow labor an important measure of self-government Simi- 

j administrator is increasingly willing to 

.ionr.halt,'ute\”v;raira« otalT 

research or practice. experience for the solution of problems in 

■: LgUnTifar^ 'he findings of a s.udy made by Carr-Saunders 
to the ordinary Lsiness of life' intellectual technique 

specialized training, is the chief disrin(^ *v ^^sult of prolonged and 

'■ is a fieaibie conlp. wbicblforf^^tdl^ ” 

advance implies a^kcrMi^ln^JlirnluJ^ber^if’ A run. technical 

‘he extension of orofeS»t! ^ intellectual routine. It may be that while 
its extension do\Ca,S though“S^^ -i" be fairly 

continuous. Thus, taking th^ long Sw imperceptible, will be 

e whole field seems in P-f«-nalism over 

Not so Inn. WITHIN PROFESSIONS 

Of professions hS^rmSS'law'^m^ed'-^-^ satisfied with a very small number 
~ns required a gre;t breS’ 



292 


THE METROPOLIS IN MODERN LIFE 


work effectively on a wide range of problems. Although Benjamin Franklin 
perhaps was not a member of any particular profession, he illustrates the 
breadth of interest, learning, and achievement which one man could realize 
at the time our nation was founded. He also illustrates a method of inter¬ 


professional cooperation in that he diligently communicated with scholars 
and practitioners of ail types and recognized no arbitrary boundaries in learn¬ 
ing or practice. Actually, the trend toward professional specialization did not 
become strong until well toward the close of the nineteenth century. Engineer¬ 
ing, for instance, was late in developing specialties other than the ancient 
distinction between military and civil engineering. The subsequent expansion 
in the number of distinctive professions paralleled an expansion of human 
needs and of useful knowledge gained through cumulative experience. 

The complexity of modem Western civilization and the concurrent advances 
in knowledge and skills have taxed men’s competence and comprehension 
wi thin every profession. To keep in the vanguard of his profession, a minister 
today must follow the current thought and practice in many fields of hum^ 
relations, from economics and business to psychiatry and social work. Within 
the min istry, specialization is perhaps a less suitable solution to the problem 
of staying abreast of the latest developments than in other major professions. 
For this purpose, social workers have divided themselves into case workers, 
group workers, and community organization specialists, and have subdivided 
still further by specializing in such fields as individual and family service, child 
welfare, court services for children or adults, school social work, mental hy¬ 
giene service, service with health agencies, and recreation.* 

Engineering has been divided on such bases as concern with food, tools, 
transportation, mineral industries, structures and construction, chemical in¬ 
dustries, communications, energy, health and human engineering, and urbani¬ 
zation. Within each of these specialties, there are again subdi^sions. For ex¬ 
ample, the members of the American Institute of Mining and MetaUurgic^ 
Engineers include mining, metallurgical, petroleum, mineral-dressmg, an 
ceramic engineers, and geologists, geophysicists, fuel technologists, metal¬ 


lurgists, and mineral technologists.® 

This seemingly endless process of professional splintenng has distnayed 
many people. It results from a confiict between the need for precise ^o^ledge 
and skiU to maintain our civilization and the recognition of the fact that m^- 
kind’s problems are multifaceted and can ultimately be jesolyed o^y by a 
holistic approach. Illness, for instance, has been f ^ 

turbance in the ‘normal’ functioning of the total 
both the state of the organism as a biological system and of p 
social adjustments.”® The current degree of medical 

rarely permits a diagnosis and treatment hous- 

definition. Problems of government, busmess and | inclusive in 

ing, international relations, education, and so on are simdarly inclusive m 

nature but are usually attacked piecemeal in a similar manner. 
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The Resulting Complexity of Metropolitan Life 

Difficulties in Communicating among Individuals 

As a result of the increasuig amount of specialization within professions, the 
pubUc is often confused by the great number of relatively isolated, incompre¬ 
hensible. and inaccessible experts, and covers its confusion by ignoring con¬ 
demning, or caricaturing them. At the same time, the general public seems to 
be overconfident m beheving that crises can usually be overcome by the same 
practically anonymous experts. 

Interspecialty incomprehensibility is also a source of confusion and loss of 

effectiveness. Here indifference, the pressure of time, and the lack of adequate 

channels of interspecialty communication play an important role, as well as 

the use of different professional languages which are required for precision in 
research and practice. 

Another source of difficulty is the overlapping of functions. For example, 

offLd ht <:°unselmg on marital problems is 

offered by ministers, physicians, lawyers, and social workers, as weU as by 

YeTsoTehi “T professional marriage counselors. 

Ae vTousTro/ '“^“"'“’le rational plan, the activities of 

each mb ^ subprofessions have supplemented 

some mach“ “ *<>*^>>le pattern. The point is not that the cumber- 

machme is not working, but that it should be made to work much 

A positive note may be appropriate here to offset the previous emphasis 
to somewhat atomistic means adopted 

man SeCrffielem!:;;: “ =* 'P'-- 

But I think that k ^ ^ Philosopher, and the man of science 

r rn' ?o“'i“d“^r nr « 

unco-ordinated ofe^ in tt intellectual efforts, instead of simple. 

housed and moved irSL nil/. ^ ® “d 'lothed md 

intellectual efforts mean a*fuUer LdSe^^life^TTr^*^® complex and intense 
M end in itself and th. and richer life. They mean more life. Life is 

whether you have enou^? only^quest.on as to whether it is worth living i 
yarious Types of Response 

the^o^pleM^^ “ consequence of 

living. Tte iSponse to T considered the chief worth of 

spouse to thts complextty ts often more emoUonal than intel- 
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lectual. Many people, for instance, do little more than lament the passing of 
the less fractionated agrarian patterns of life. A few attempt to retreat to a 
simpler rural life. Undoubtedly, the back-to-the-farm solution to the problems 
of specialization has met the needs of an appreciable number of families. But 
it is not the answer to the urban need for disliked multiple division of labor.® 

The trend toward living in the suburbs of our metropolitan centers is an 
outstanding phenomenon that may continue indefinitely. Yet so far there is 
no lack of demand for large-scale housing projects constantly being built in the 
heart of New York and other large cities. Furthermore, peripheral residential, 
business, and industrial communities are an extension of the metropolis rather 
than a social retreat, and do not materially reduce the need for professional 
and other specialists. 

The yearning for true neighborhoods within the metropolis is another nos¬ 
talgic response to the complexity of urban civilization. Confronted by an 
assumed lack of satisfactory interpersonal and intergroup relationship patterns, 
many people naturally strive to re-create some semblance of the small town or 
rural neighborhood. Numerous physicaUy convenient and relatively self-suffi¬ 
cient areas now exist within our cities. Presumably, they can be increased 
considerably in number and social effectiveness. The better-planned housing 
projects are commonly designed and managed with an eye to community 
requirements, ranging from convenience in family purchasing to the facilitation 

of tenant participation in civic affairs. 

Except in a physical sense, however, the extent to which such efforts have 
led to the development of communities is debatable. And they certainly have 
not reduced the need for aU the specialists that society can provide. There is 
little reason to believe that groups of urban residents will increasingly become 
neighborhoods in a socio-psychological sense. Propinquity in living, buying, 
and recreation is not enough to counteract the contrary forces of the metropo¬ 
lis. It is even far from certain that the forces of the metropolis need counter¬ 
acting in the interest of citizen satisfaction. 


The Decline of Generalists 

A third lament about the functioning of our complex urban civ^tion con¬ 
cerns the relative decline of the generalists, typified by Benjamin Fra^m an 

Thomas Jefferson, in comparison with the rise of the ^®/rional 

resDonsibility for the situation is divided about equally between educabonal 

institutions md more impersonal social forces. Professional ^ 

to have gone too far In training narrow speciaUsts and m Pr^ 

courses for students interested in learning how to make Eduf 

themselves seem to question then- outstandmg successes m g 

ohvsical and biological sciences, and mote recently economics and the oter 
SsL^Ls. as felds for research and as knowledge 
tion It is a rare faculty that is not now debatmg the possibility of 
Ihe geMtal education Ltent of the professional curriculum. Precisely what 
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meant by general education is not always clear. But it is safe to say that those 
individuals who promote the idea are partly motivated by a concern about 
interprofessional communication and cooperation. 

Such a concern is healthy. For institutions of higher learning should assume 
leadership in research and in determining the educational requirements of the 
ideal scienUst and professional practitioner. It may be questioned however 
whether the persons who claim that speciaUzation is a primary’source of 
difficulty and suggest turning back the academic clock are in fact facing the 
problems of education for modem life. Belittling the specialist by assuming 
that he IS a poor citizen without a sufficient moral, social, and cultural educa- 
tion seems odd in a society that could not function without his aid. The spe¬ 
cialist may be far from perfect, but his shortcomings are more likely to be 
bettered by an improved understanding of the speciaUzed roles he must play 
than by loo^g backward to a social order which may not be expected to 

feTmn ^ professional atomism may 

he in more mtensive specialization rather than in the reverse. 

"P^‘'‘®’‘^'‘rion narrows perspective and limits integra¬ 
tion. is widely held by leaders whose opinions must be respected even in dis- 

Un7oT^eot^rf<J educator. Henry P. Van Dusen, President of 

Union Theological Semmary, has stated this opposing view 

iMSsaiaSai 

increased knowledge Specialization” advance, so fruitful of 

Jaui to co„.preke^fL^o'’fTe'wS-;;^H,'ra:‘i^ S. “ 

an 

in.^“ret‘'o1 SaTfors'rf 

essential qualities of a t ^'^sponsibilities which are among the 

resulting from a superficial training limited tn self-centered outlook 

procedures. ® obviously useful facts, sfciUs, and 

worthy by adding supple^^a^ i' >>= made 

depUi. These qualities must coSe m heffrZ^a‘n°“T' “<* 

^easmna. education which equips dre sUrdcuT,™ p“ ^'21 
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my problem engaging his professional attention and to realize that he is an 
inseparable part of the community of men. The man who depends on a rela¬ 
tively fixed body of knowledge and a routinized set of skills may be called a 
specialist, but he is far from the ideal of university professional education. He 
is not the type of man referred to here when the word specialist is used. 

Efforts to check the continuing growth of professional specialization may be 
about as successful as past attempts to restrict the use of power machinery. 
Actually, the introduction of machines which were more efficient than men has 
been advantageous for society. The basic question always was: what adjust¬ 
ments in the economic and social systems were needed and how could they be 
effected; not how could a monstrous invention be destroyed. So it is with the 
development of professional specialization. 

Trends in Cooperation Among Professions 

Fears that increasing specialization will reduce interprofessional cooperation 
are unwarranted, since the result must inevitably be just the opposite. There 
are no sharp dividing lines in nature. This fact becomes more self-evident as 
more is learned about man and his world. For example, the more that has been 
learned about the details of health and illness, the clearer it has become that a 
socio-psychosomatic approach is necessary for the understanding and treat¬ 
ment of disease. This requires cooperative effort of medical practitioners, 
biologists of many varieties, physical scientists, social scientists, social workers, 
and others. In comparison, consider the professional pattern that prevailed 
when, in the absence of specialized knowledge, illness was related to magic, 
sin, phlogiston, or humors; or more recently when disease was considered an 
entity, with little regard for the whole patient living in a conditioning social 
environment. 

Within the natural sciences, specialization has allegedly gone to ludicrous 
extremes. Nevertheless, it has obliterated the earlier distinction between 
physics and chemistry and has also brought these disciplines into the closest 
collaboration with the biological sciences. In the social sciences, subdisci- 
plinary specialization can claim the major credit for bringing sociology, social 
psychology, and social anthropology together in such a close working relation¬ 
ship that they are now generally called the behavior sciences. Before long, the 
behavior aspects of economics and political science may well be integrated 
with these behavior sciences. Such scientific collaboration automatically leads 
to increased cooperation in the practicing professions. Professional coopera¬ 
tion similarly requires coordination in research across arbitrary disciplinary 
lines. 

There is a positive relation between the degree of specialization and the use 
by specialists of discoveries in the sciences and the accumulated knowledge 
gained from experience in professional practice. The unspecialized social 
worker of fifty years ago, for instance, could well ignore the generalized social 
sciences, and had no knowledge of psychiatry. In our time, the list of social 
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work specialties mentioned earlier indicates the extent of change in the direc¬ 
tion of collaboration. The offerings in collegiate programs for nursing educa- 
non show a similar trend - as do the curricula in our leading universities 
which are designed to prepare students for every learned profession 
Argument has been made that interprofessional collaboration can be greatly 
adviced by increasing the number of interspecialty teams in research ^d 
pracn^. But the problem rather concerns the kinds of measures that can be 
taken to mcrease mterprofessional teamwork. For every profession practices it 

L'°No TT' opportunities to extend Lch prac- 

Many individuals have set themselves tasks which are so narrowly defined 

rather 

eogineer?^;it“ir^^^^^^ -ay be drawn from 

isolated of all. In this case the nrofc^^ir. -ost narrow and 

again with problems that he waf nnt t speciahst has been faced time and 

has called for the aid of other speci^ste'^MS^ *° ^°"®^‘l‘'®ntly, he 

designed so that they may be operated ^^^mple, must be 

knowledge of the physical and oLchnintri requires a 

tudes, values, and behavior patterns of thf capacities and also of the atti- 

obtained from peoole lilre^nM, • i ^“ch knowledge must be 

economists, and sociologists medical specialists, 

^the engineer from othfrproFeLrot s?^^^^^^ come 

The need for coUaboration in simiPar’ * public health and city planning, 
dem several decades before the requSte“sMe“'lK 

point where eileetive collaboradoa was feasor r' 7"° '<> the 

layed ntuch beyond dte time of practical postibrnty®"''" " “““^oration de- 

How ™h Inxhkpkop.ss.o.^ 

tion of “Ac^^tfonXfnoUmp°yl1runivr^”/^^^ paralleling the e«en- 

K m” '““^’’Oration and let natn^rta^f.?? “'f * 'Snote the 

Jook the need and opportunity for colJahn »• Specialists who over- 

^ssion^ lines are all too numerous^t ST ‘*‘^eiplinaiy and pro- 

rather than of specialization as suS’ It k ^ individual fafiure 

educational vision and technique ‘ cadence of university failure in 



298 


THE METROPOLIS IN MODERN LIFE 


Impartial Studies 

In planning for future development, members of the professions and pro¬ 
fessional faculties apparently assume that they are suflBciently f amili ar with 
their milieu so that they do not need additional information obtainable through 
collaboration with specialists. This assumption is evident in the reports of 
studies sponsored by various professions and made by members of Ae same 
professions who show little regard for the fact that their training ordinarily has 
not prepared them for the task. Contrary results can hardly be expected when 
studies are conducted by professional associations usually possessing some of 
the membership advancement characteristics of a guild or trade association. 

It is more reasonable to anticipate that impartial studies, which tfllcp- ac¬ 
count of social requirements without imdue emphasis on the demands of 
specific professions, will be conducted increasingly imder academic auspices. 
The universities are best equipped to make objective analyses of current social 
needs and trends. 

Physical Integration 

Interprofessional cooperation can also be promoted by insisting upon a 
maximum amount of physical propinquity of all university elements. This is in 
contrast to the policy of locating some schools and divisions at a distance be¬ 
cause of convenience in practice, as in certain medical schools, or for some 
other reason, such as the gift of a usable but remote piece of property. 

Obviously a medical school must have ready access to patients and good 
hospital facilities. But how many patients and how large a hospital are re¬ 
quired? What are the educational costs of separating a medical school from the 
core of the university by a distance as great as that from Ithaca to New York 
City (as in the case of Cornell University) or across the city (as at Johns Hop¬ 
kins in Baltimore) or even from 116th Street to 168th Street (as in the case of 
Columbia University in New York)? 

How high is the educational price when a school of social work is located 
primarily with a concern for proximity to social agencies rather than for total 
academic facilities? Does a research institute gain more than it loses by being 
situated at a distance from an intellectual center in order to be close to the 
source of its raw data? The increasing interlocking of disciplines and profes¬ 
sions suggests that the costs of physical separation are mounting. What substi¬ 
tutes are available for the stimulus and criticism which come from talking with 
a colleague from another specialty? What alternatives exist for the compara¬ 
tively simple access to the techniques, knowledge, and wisdom of related pro¬ 
fessions to be found on a university campus? 

A Cosmopolitan Academic Community 

For a metropolitan university, the problem of physical integration is accom¬ 
panied by the difficulty of developing an academic community which includes 
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members of the faculties of all schools, or even the members of a single school. 
Faculty clubs, seminars, housing, cultural and recreational activities, and even 
committees aU help. But more consideration and possibly more dollars should 
be given to welding academic personnel into an academic community For the 
distinguishing character of a university is not delineated by its functions of 
research and teaching. It is to be found rather in the complex of academic 
values which ideaUy form the core of a professional subculture within our 
society.^ To promote interprofessional cooperation, this subculture should be 
nurtured as a cluster of academic values and behavior patterns in addition to 
those prevailing in the community and nation. 

In nurtu^g an integrating academic way of life, an account must be taken 
of the fact that each profession naturally tends to develop a subculture, with its 
social language, hierarchy of motivations, sense of responsibihty. and code of 
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Research Methods. Several differences in basic orientation are sources of 
misunderstanding among the professions. One occurs between the professions 
relying primarily on academic research techniques and others dependent 
mainly on the clinical approach. The professions obviously rely in varying 
degrees upon field investigation, the library, the laboratory, and the clinic, and 
the problem of mutual understanding between them has long been recognized 
Abraham Flexner, for example, observed in 1925 that “the clinical sciences 
cannot be prosecuted in the spirit of the university unless clinical teachers 
practically identify themselves in respect to income and scale of living with the 
university rather than with the medical profession.”*^ 

The difficulty of obtaining mutual understanding by professions is illus¬ 
trated by the differences in the presuppositions and methods of the psychiatrist 
and the social psychologist. Both seek almost precisely the same knowledge of 
human behavior. The one is at home in the clinic; the other is more familiar 
with academic halls. The one tends to focus on a comparatively small number 
of individuals; the other, on gathering data about as large a number as pos¬ 
sible. One is concerned with learning as much as possible about the whole 
individual through intensive depth interviews; the other works with fractions of 
knowledge about each of his subjects. One interprets his data with little refer¬ 
ence to statistical techniques; the other runs innumerable correlations in the 
hope of substantiation or refutation of his hypothesis. One is convinced that no 
true understanding of behavior can come from procedures that depend on 
fragments of information about many individuals; the other is happy with 
actuarial knowledge and does not see how the most complete data about a few 
individuals can apply to a larger population. 

These contrasts are unfair, of course, in that they reflect an academic bias; 
they are not wholly true for any known pair of individuals. Nevertheless, they 
do indicate roughly a type of methodological argument that hampers coopera¬ 
tion between two closely-related professions which have been earnestly seeking 
improved cooperation for many years with some success. Similar difficulties are 
hampering cooperation between other medical specialists and the social scien¬ 
tists, social workers and sociologists, lawyers and specialists in the behavior 
sciences, and others. Yet an increasing progress in cooperation indicates that 
the difficulty will ultimately solve itself. Much can be done within academic 
walls to hasten its resolution. 

Instructional Methods. Closely related to differences in emphasis in 
research methods are variations in emphasis in traditional methods of profes¬ 
sional instruction. Education for the law, social work, and medicine stresses 
the use of the case method. In comparison, courses designed to give the student 
a command of a universal body of knowledge not specifically related to any 
given problems do not use the case method. Of course, no profession fails to 
take advantage of both instructional approaches; neither can be used effec¬ 
tively by itself. Nevertheless, some professions have identified themselves with 
the one, and some with the other, with the result that an interprofessional 
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barrier has beeo created. This barrier may be largely a matter of tradition 
but it reflects a significant diflference in orientation. 

The presentation of a case to students preparing for any occupation con¬ 
cerned with social behavior and human welfare permits a discussion of the 
points of view and knowledge of other disciplines. Most speciaUst teachers may 
possibly Ignore this fact, or give it Uttle more than lip service. Many of them 
however, take most seriously their responsibility for helping the student to gaiii 
an understanding of the interprofessional ramifications of the cases used in 
msfruction. Problems m business administration involving wages, personnel 
policy, or marketmg admittedly require a knowledge far beyond the pale of 
economics narrowly defined. Engineering problems may involve matters Hke 
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natural sciences and their application. But the pressing proble ms of the day 
concern people in relation to each other and to their environment. The social 
sciences are very young, and an effective means for communicating with the 
older practicing professions have not yet come into use. Few well-developed 
chapels of communication exist between the practicing professions and the 
social sciences. Although the best communication prevails between economics 
and business and government, few people would claim that this is satisfactory. 

The findings of research are not ordinarily usable in their original raw form 
by the professions. They need to be adapted and integrated with the knowledge 
of previous relevant research and experience with specificity for practical appli¬ 
cation. Very little attention has been paid so far to the ways in which this 
adaptation may best be done, or to the tr ainin g of individuals to do it. There is 
no social science counterpart to the educational system that brings physical 
and biological science into practical use for the benefit of mankind. Here is 
another task in which the imiversity must take leadership. 

Conclusion 

All the tasks that have been suggested as leadership responsibilities for the 
university, in cooperation with the professions and the lay citizenry, are tasks 
of study, planning, facilitation, and education. In some way, they will be 
accomplished because of the pressure of the needs of metropolitan living and 
as necessary companions of progressive specialization. Specialists must inevit¬ 
ably become increasingly literate in related fields. Frequently, all that is needed 
is an intelligent respect for other types of specialists and knowledge of when 
and how to consult them. This may seem simple to accomplish. But to be done 
properly, it requires the rational use of the great resources of our universities 
for research, planning, and educational operation. 

Universities have helped to create the need for interprofessional cooperation 
by their success in developing a multitude of specialists in response to the 
requirements of modem civilization. They also have accomplished more than 
all other agencies combined toward integration, and they are in the best posi¬ 
tion to do much more. In pursuing the objective of professional integration, 
resistance to the charge that professional specialization itself is an evil may be 
strengthened by recalling that neither wholeness in concept nor cooperation in 
effort is achieved by neglect of detail. 
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Commentaries 

By Thomas Parran, M.D., Dean, Graduate School of Public Health, University 
of Pittsburgh 


Although Sir Alexander Carr-Saunders and Donald Young selected different 
points of departure, they do not seem to be far apart in their conclusions. Both 
agree that the number of professions, semi-professions, and would-be profes¬ 
sions is multiplying. Mr. Young implies that a continued fractionation is in¬ 
evitable and possibly desirable. Sir Alexander is apparently nostalgic for the 
days when only law, medicine, and the church were dignified by the term 
profession. He understandably resents the clamor of so many occupations for 
professional status. Mr. Young, on the other hand, sees no apparent advantage 
in distinguishing between professional and other occupations. 

Sir Alexander has indicated that the members of the old professions were 
originally independent whereas today this situation no longer generally pre¬ 
vails. But it should be noted that some professions like the clergy were never 
independent. The clergy has always been bound either by the dogma of the 
church or by the approval of the congregation. Even in medieval times, physi¬ 
cians were retainers of the lords of the manor or the dukes of the feudal court. 
Moreover, practically all the advances in the medical sciences have occurred in 
the universities. Only occasionally does a William Jenner or a William Beau¬ 
mont produce new knowledge almost singlehandedly. It should be recalled, 
too, that Beaumont was an army surgeon on a salary. 

One of the great recent advances in medical practice seems to be the devel¬ 
opment of the pattern in which a group of physicians work together. They 
accept full responsibility for the complete health care of f amili es under their 
charge and receive an assured income through a prepayment plan. This is the 
modem equivalent of the old family doctor at his best. 

Unfortunately, many of the old family physicians were not of the best 
Indeed, medicine was at a low ebb here for 150 years after the first colony was 
settled. There was no organized medical school. Few doctors were able to 
study in the medical centers of Great Britain or on the continent. Quacks 
abounded. Epidemics all but wiped out the early settlers. Even now, we can- 
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Eot say that the majonty of our population receives adequate medical care 
Sir Alexander Carr-Saunders appropriately designated a profession by the 
entena that its practitioners must master an organized body of knowledge and 
foUow a self-imposed code of conduct or ethics. But as a matter of fact some 
of the semi-professions today master a body of knowledge greater in extent and 
usefulness for Ae care of the sick than all of Ae medical Eiowledge of a cen- 
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has developed during the past few decades in medical education in the United 
States. Here are a few of the ways and means: 

1. Prior to coming to medical school, the student should have a broad cul¬ 
tural education. In fact, there should be no such thing as pre-medical educa¬ 
tion. 

2. The badly fragmented curriculum in medical schools needs to be put 
together into a more understandable whole. Walls between the several depart¬ 
ments should be broken down. 

3. The patient as a whole being—his mental, emotional and physical char¬ 
acteristics, his home, his work, his life, his family—all are basic factors in his 
health or lack of it. These and other factors should be appraised in a time 
dimension. 

4. The undue preoccupation of medical education with diagnosis and treat¬ 
ment—particularly with the unusual, rare, and b afflin g medical museum pieces 
—should be broadened to emphasize prevention and to include rehabilitation. 

5. The fxmction of the teaching hospital should be enlarged to embrace 
many kinds of home care programs. 

6. As Mr. Young has stated, medical education is be ginnin g to draw upon 
the behavior sciences for help in understanding the human beings with which 
medicine is concerned. It should increase its use of these sciences. 

Once these ways and means are adopted, the student will be exposed in¬ 
creasingly to an understanding of life and health prior to the time he be^s to 
specialize. If this trend continues, medicine may recapture its ancient status— 
of a learned profession. For during the twentieth century, too many medical 
practitioners have already become only more or less skilled technicians. 

By Reginald Heber Smith, Director, The Survey of the Legal Profession, 
Boston 

Sir Alexander Carr-Saunders and Donald Young both define a profession in 
terms that apply to the legal profession. As Roscoe Pound has said: 

When we speak of the old recognized professions we mean an organized 
calling in which men pursue a learned art and are united in the pursuit of it 
as a public service ... no less a public service because they may make a 
livelihood thereby. 

Here, from the professional standpoint there are three essential ideas— 
organization, learning, and a spirit of public service.^ 

For studying the impact of the metropolis upon the legal profession, this defini¬ 
tion lays bare two important facts. 

First, for about 75 years of our early history—roughly from the adoption of 
the Constitution to 1870—the United States had no legal profession. The colo¬ 
nial bar associations disappeared, so that no organization existed. As a conse¬ 
quence of the so-called Jacksonian revolution, standards of legal education 
were destroyed. Without such standards and organization, the ideal of public 
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service faded. Americans generaUy were in an acquisitive mood and lawyers 
followed suit.* 

&condly, the TchiiXh and revival of the legal profession took place in metro¬ 
politan centers. This is strange, because lawyers are admitted to the bar of a 
state rather than a city. Yet the progess of organization was from metropolitan 
bar associations to state bar associations to the American Bar Association. 


Legal Organization in Bar Associations 
The^dest bar association is in PhUadelphia. The pioneer modem associa- 

New York. It was founded in 
1870 for the primary purpose of ousting the corrupt judges of Boss Tweed’s 

regime. Dorm^ B Eaton, an outspoken critic of that regime, was feloniously 
assaulted and left close to death. One of the first acts of the infant Association 
was to offer a $5,000 reward for the conviction of the criminals 

has sought to promote no mdividual or Association interest which was not 
Mlculated to advance the best interests of the profession and the pubUc.”» Like 
oier bar associations, the New York Qty Bar Association inte^ted itself in 
educational and ethical standards from the start. It should be remembered Aat 
this association was formed in 1870 when the city was just 
pohtan stature with a population of one million persons. ^ 

In the United States, legal aid started in 1876 also in New York Citv 
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Specialization within Legal Practice 

There has long been a spirited debate on the merits of solo and group prac¬ 
tice. On the one hand, it has been said that “the Main Street lawyer is a dis¬ 
tinct species in our land. As an individual member of the profession he glories 
in his independence and his individuality; [he] is the principal guardian of 
the traditions of our profession and of the best that there is in our civic and 
social life.”® On the other hand, “antiquated in organization, in methods of 
doing business, in methods of getting business, in nose for where services are 
needed, the bar finds its buggy crowded to the wall.”® 

What have non-lawyers had to say? The sociolo^st Harry Elmer Barnes 
notes that “in legal practice this vast volume of law puts the great law firm— 
the law factory—at a distinct advantage, compared with the single practitioner 
or small firm, however able.”^ In speaking of medical practice, Dr. Richard C. 
Cabot remarks that 

... the daily companionship and teamwork with others who share the re¬ 
sponsibility and contribute the advantage of their slightly different angle of 
vision, all tend to raise and to maintain high standards of work. The isola¬ 
tion of the private practitioner, on the other hand, makes it harder for him to 
attain and to keep up such standards.® 

In lecturing on industrial civilization, Professor Elton Mayo suggested: 

Whether as anthropologists we study a primitive race or as individualists we 
study some part of the modem complex and chaotic scene, we find, either in 
the natural wilds or in the modem city, groups of individuals who find their 
happiness and such sense of personal security as may be in the subordination 
of an individual to a common interest. The solitary who works alone is 
always a very unhappy person.® 

In the teaching profession, James Bryant Conant suggested in his President’s 
Report for 1948 that “the status of a profession derives from the age-old con¬ 
cept of a faculty as an independent entity; the older members of the group are 
to each other as partners in a modem law firm—^they share both responsibility 
and power.” Just as we find group practice of law in metropolitan centers, so 
we find specialization within the group. 

Sir Alexander Carr-Saunders rightly says that “the traditional attitude of the 
professional man is characterized by a sense of responsibility towards his 
client, and a feeling of pride in service . . .” But he fears that “the rise of 
specialists has brought about a subtle change in the traditional relation of 
practitioner to client.” The same fear is reflected in an address by the President 
of the Association of American Law Schools: 

Abraham Lincoln could practice law in the frontier community of which he 
was a part without special competence in any field but with a general facility 
which enabled him to handle all types of cases in an acceptoble manner. 
Today, at least in the larger centers of population, lawyers are becoming 
specialists whose community of interest is constantly shrinking as their 
knowledge of particular areas is enhanced.^® 
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Bulk and complexity forced specialization. So did big business, big labor 
and big government. Consider the United States Steel Company which oper¬ 
ates under federal laws as weU as 48 state laws, or the Standard Oil Company 
which does business aU over the world under many different legal systems! 
When such a client says, “How do we act so as to obey these laws?” it takes 
an anny of lawyers to find the correct answer.” 


Advantages of Legal Partnerships 

Is it possible that group practice by lawyers using the partnership form of 
orgai^uon may offer a solution to the dUemma of specialization? The part¬ 
nership form gives each partner both responsibility and authority. The partners 
have no boss; they are employed by themselves and are responsible to each 
o*er. The partnership has both flexibility and durabiUty The Rawle law 
Offices m Philadelphia are older than Ure Declaration of Indeplndence 
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a specialist only part of the time. The rest of the time he is a family lawyer. 

There need be no mystery about what goes on within the walls of a well- 
organized law firm. A client goes to the lawyer whom he trusts. The client 
may have been run over and severely hurt by an automobile and needs to 
have suit brought. His lawyer is an expert in patents; but he is also a wise 
and compassionate counselor. First, he takes the burden of worry and re¬ 
sponsibility off his client’s shoulders by taking them onto his own shoulders. 
This is literally true; the lawyer feels the weight. He tells the client he shall 
have the very best help, and this also is true. He does not send the client out 
of his office; he has his partner who is a trial lawyer join them in the same 
office. The client sees strength being mobilized in his behalf. 

From then on, the procedure within the office will depend upon the nature 
of the client. If he or she is frightened or timid, all advice will come through 
the family lawyer. In most instances the client is happy enough to go direct 
to the expert assigned to his case. That is better, quicker, and cheaper. But 
even so, the client never goes outside of the firm’s offices, which to him are 
always the offices of “my” lawyer. 

This system gives to the client accurate and skilled legal service at maximum 
speed and minimum cost. It suits human nature. The client is reassured by 
the knowledge that his lawyer is always there, always available, always 
responsible. And the client knows that he will settle the fee with his lawyer. 

It is common experience that many of our best friendships are the result of 
working shoulder to shoulder with other men. Think, then, what it means to 
work among a group of partners for a lifetime. According to partnership law, 
it is a matter of “for better or worse, for richer or poorer.” In a good firm, 
it is also “until death do us part.” 

Within a partnership, the best in the professional spirit merges and blends 
with the best in the human spirit. The partnership becomes a team. Each mem¬ 
ber is inspired to do his best. He develops his innate powers to the uttermost. 
When he errs, he is brought back by hands he trusts. In sorrow, he is sus¬ 
tained by the loyal affection of his associates. All this is good for men as men, 
and results in finer lawyers. It also produces better service for clients. 


By Dana W. Atchley, M.D., Professor of Clinical Medicine. Columbia-Pres- 
byterian Medical Center, New York 

Although metropolitanism is not the cause of specialization, there is a vast 
difference between the work of professional men in a small community and in 
a metropolis. 

For a professional man like a doctor, the simpUcity of life in a smaU c^- 
munity enables him to know everybody and to be knovm by everyone, '^s 
opportunity gives the doctor a certain amount of intuitive knowledge which 
must be obtained in a more self-conscious way in the metropolis. W^t the 
small-town doctor does not know by talking with his male friends, his wife 
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up at the sewing circle. Thus there is a simplicity and ease of obtaining 

knowledge about the whole man, and a special discipline for that purpose is 
not necessary in some senses. ^ ^ 

Specialization in Large Communities 

Within a mettopoUtan community, however, these things have to be done 
by socialists. Such specialization is necessary and inevitable. Rather than 
remaining static, as the term fragmentation impUes. it evolves The process of 
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the whole person are found in psychosomatic medicine. Any student who takes 
a history nowadays in the department of internal medicine compiles a de¬ 
scription of the social and economic environment of the patient, his home life, 
and the whole gamut of the individual’s contact with his family and his com- 
mxmity, as well as his symptoms from head to foot. 

The self-conscious approach to the total individual is now a recognized 
speciality in the practice of medicine. Out of it, we feel that we can espalier our 
specialities toward coordinating together with the common man. 

By Harry W. Jones, Professor of Law, Columbia University 

These comments pertain to interprofessional cooperation as it applies to 
the field of law in metropolitan practice and also the improvement of legal 
institutions. 

Historically, the lawyer has regarded himself as a kind of professional gen¬ 
eralist. His province includes all the actual or potential conflicts of interest 
which occur in the affairs of men. This is a way of looking at social activity 
through the spectacles of present or possible future controversy. 

There are inevitable overlappings between the lawyer’s jurisdictional claims 
and the day-to-day work of individuals in other professions. Thus far, the 
interprofessional relations of lawyers have been symbolized by “no tres¬ 
passing” signs, as in the continuing rear-guard actions by the bar associations 
against trust companies and accountants. But it is healthier when lawyers think 
of their interprofessional relations in terms of cooperation rather than the 
essentially craft union terms of jurisdictional integrity. 

The lawyer drawing a will, representing a client in a criminal case, or ad¬ 
vising in matters of family relations potentially overlaps with the role of the 
physician, social worker, psychiatrist, or minister. What, then, is the key to 
interprofessional cooperation? As Donald Young suggests, it is likely that an 
effort to achieve effective cooperation among specialists offers more promise 
than any attempt to turn the clock back from specialization. But there is one 
caveat to record. The difficulty is that the specialist is usuaUy the last man in 
the world to be aware of the interdisciplinary dimensions of the work he is 
doing. 

We could hardly expect the lawyer to make himself an expert in all the areas 
that touch on his field of action. But he must, as Donald Young says, be 
“literate” enough in the methods of the related fields to be aware of the extra- 
legal dimensions of his work and to know whom to call on for help. This states 
one obligation of the university in legal education. 

The Improvement of Legal Institutions 

It is common knowledge that the methods, institutions, and substMtive 
content of law have not kept pace with modem advances in science, engineer¬ 
ing, and medicine. There are, to be sure, many reasons for this developmental 
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lag. Law is more an art than a science. The experimental method is not avail¬ 
able to verify bold new legal hypotheses. Moreover, law is not an autonomous 
discipUne; legal improvements, unlike scientific advances, cannot be put into 
effect until a politically-elected legislature gives the stamp of its approval It 

IS as If the House of Representatives had the final say on penicillin or on the 
field theory of physics. 

But these difficulUes provide no excuse for the lack of interdisciplinary co¬ 
operation for law improvement. In other professions like medicine, practice ad- 
vances by (tawing on the discoveries of pure science. Where is the pure science 
equivalent for law improvement? The social sciences, which should be for law 
what the natural sciences are for medicine, are incomplete and for the most 
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INTRODUCTION 


When judging the metropolis, one important criterion to consider is its 

is a man profited, if he shall 

gam the whole world, and lose his own soul?** 

In the following chapters, the spiritual life of man is interpreted with the 

widest sort of connotation. It refers to the aspect of man’s life in which he 

senses and expresses his freedom and transcendence and the ulUmate meaning 

of his ewstence. In our culture, man’s spiritual life has tradiUonaUy been 

focused in rehgious msututions and ecclesiastical life. But no such restricted 
meanmg of the term is intended here. 

Professor Folliet discusses some of the urban inBuences on Christianity in 

C?,!r ’ Catholicism in large French cities in particular. Professor 

^nnni ® Characteristics of the great me- 

tr^ohs. Commeiitanes by distinguished scholars of the Christian^ Jewish 

ing man s spiritual life in vanous cultures. ^ 
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TLe Effects of City Life upon Spiritual Life 

JOSEPH FOLLIET 
Professeur de Sociologie 
I'lnstitut Social des Facultes CathoUques de Lyon 


In the Graeco-Roman western world ChrisUanity was at first an urban 
phenomenon. The countryside long remained pagan, and the French language 
still bean ^ces of this persistence. Words like paten (pagan) and paysan (a 
rural inhabitant), and the disparaging slang terms pacant (boorish) and 
piquenot (peasant-like), are derived from pagus, meaning the small country 
pldce, as contrasted with civitos, the city,^ 

dominated by a land economy 

wut became rural, and the ruined or sleepy towns lost their importance, 
witn the development of monasticism and the upbuilding of parishes Chris- 

perceptible than in the 

S^Te^e LT ; crossroads, the madonnas 

V^e i^ gIuT Zn .^^^g^J^^ons instituted by Saint Mamert. Bishop of 
on H P'^^f^s^^ons through the fields on Corpus Christi day or 

custom? Martin, Saint Michael, or Saint John the 

--11 are to'Sns^f 

res^brdlo'StXilX™ h'” 

with the surrounding 'm^side and whose people were in constant touch 
centu^eV^erg^:"" f the seventeenth and eighteenth 

OUer. founder of It sXiS Mted continental Europe. Monsieur 

wheatfields which ^ ^ “"to God while beholding the 

Parisians, going out for7t named) to suburban Vaugirard. The 

. going out for a walk, would watch the Montmartre windSiUs. The! 
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spent their Sundays under the green arbors of the adjacent hamlet of Por- 
cherons, drank goat’s milk on the Champs-Elys6es, or tasted the xmprepossess- 
ing wine of nearby Suresnes. 

Since the industrial and demographic revolution, however, the European 
landscape has become quite urban. Its prominent features are no longer 
steeples and elms but factory chimneys and office buildings. Large cities have 
multiplied. Ancient towns have extended beyond all measure into such urban 
monsters as London, Paris, Berlin, or New York. The rhythms of city life, 
regulated according to the mathematical time divisions of the clock, no longer 
depend on day, season, or weather. Although the country goes on conditioning 
the city, it no longer exerts a determining influence. On the contrary, the 
country is influenced more and more by the city. Disappearing cultural peasant 
patterns provide subject matter only for museums and folkloric science and art. 

Many people consider that this radical change has affected reli^ous life in 
an unfortunate manner. Being hostile to urban supremacy, they yearn with 
nostalgia for an alliance once again between Christianity and country life. This 
accounts for the production of a literature at once rustic, romantic, and archaic 
for which France, with its rural traditions, seems to be a natural home. In¬ 
cluded here are such poets as Francis Jammes and Louis Merciw, and novelists 
like Ren6 Bazin, Henri Bordeaux, Joseph de Pesquidoux, Henri Pourrat, and 
the Proven^aux with the great Frederic Mistral.* 

In England, the same nostalgia is expressed by the distributism of Chester¬ 
ton and Father MacNabb; in the United States, by the attempts at a back-to- 
the-land movement under the inspiration of Peter Maurin and Dorothy Day; 
and in French Canada, by the efforts of some of the French clergy and Catho¬ 
lic laity to maintain rural structures and traditions in an increasingly urbanized 
environment.® 

All these reactions have a psychological and sociological interest. They 
underline the relevance of an investigation into the religious consequences of 
great urban agglomerations. They remind us that any complete study must 
necessarily be dynamic and comparative, confronting the present with the past 
and the large city with the village and country.'^ 

Methods of Studying Urban Influences 

In studying the effects of city life upon spiritual life, a number of techniques 
can be used. To begin with, public opinion can be sounded out. This method 
has the advantage of producing a few generalizations without taking too many 
chances. But it lacks precision and corresponds only to a moment m the 
evolution of opinion. To become dynamic, it would have to be employed 

periodically so that fluctuations of opinion could be traced. 

A methodical inquiry into the practice of religion in a given area would 
be capable of more precision. Although such a survey may yie resu s, 
provides only isolated sUces of reality. It registers raw facts yet offers no ex¬ 
planations. Numbers and percentages may try to evoke the soul s secret, but 
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they fail to reveal it. Thus, a group of people whose religious practice is weak 
may, in fact, be making significant progress, whereas another group whose 
practices are more obvious and impressive may actually be starting to decline. 

Moreover, this kind of inquiry is valuable only when it deals with an ex¬ 
tensive, organized religious group which engages in regular observances. While 
it is very instructive with regard to Catholic groups, it is less so for Protestant 
or Jewish ones. That is why any local inquiry, expressed in facts, statistics, 
and graphs, should be supplemented by religious monographs dealing with 
districts, parishes, or communities and allowing ample room for historical 
treatment. 

In the same way, the study of religious facts must be related to the social 
environment. Memoires, collections of documents, biographies, and folklore 
may contain useful material. It is impossible to study the evolution of religious 
feeling among the working classes without utilizing documentation of this type, 
especially the personal confessions of individuals who have renounced religious 
life and later returned to it from militant unbelief or indifference.® 

A different approach can be made by analyzing the urban complex as a 
whole and making notes on religious phenomena with their importance and 
relation to territorial and social conditions. Or a number of monographs on 
mihes could be compared m order to draw some conclusions. The studies 
^ concerning Parisian workingmen’s families have already revealed 
indications of the religious evolution of the working classes.^® 

concur universal and final 

mns e maf together. 

worV^ to the organization of national teams of research 

trief We man? *h'^.‘"'^"'«tionaI level with similar teams in other coun- 
nes^ We may also anticipate research on religious sociology which will in- 

affiliated wiffi ‘‘P°" individuals who are not 

v™ Ms aZ nevertheless hold personal religious con- 

™ffie ‘i'ni' °'vn? Finally, a study would be welcomed 
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Bolshevism are the mo's.'coL°sm^r;^rn^^-''"“-S'n'ininn 

Spiritual Life in Large French Cities 
Variations among Localities 
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daries. One, occupied by the middle class, is relatively religious. In the 
popular but not proletarian parish of Saint-Lambert-de-Vaugirard, for ex¬ 
ample, practicing parishioners represent about 25 per cent of the population. 
This figure suggests a more considerable sphere of influence covering prob¬ 
ably one-half the people in the parish. The other Parisian town, inhabited by 
the working class, is only mildly or not at all reli^ous. Newly-established 
working-class parishes in the suburban districts of the Department of the 
Seine or the Seine-et-Oise report that only 2 to 5 per cent of the inhabitants 
practice their religion regularly. Few of these parisWoners are workers or pro¬ 
letarians.^® 

In Lyons, a similar dichotomy is evident. The old “populates” suburbs of 
Croix-Rousse, Vaise, or Saint-Just differ considerably from the new proletarian 
districts of the east, such as Venissieux or Saint-Fons. 

Despite these variations, some constant features are coming to light. Among 
all large French cities, regular communicants represent only a minority of the 
population. The proportions fluctuate between a minimum of 2 per cent and 
a maximum of 30 per cent. In Marseilles, perhaps the most dechristianized 
large city in France, church attendance on an ordinary Sunday in 1953 
equalled about 15 per cent of the population. 

The same sort of comparisons should be made for medium-sized and small 
French towns as well as rural areas. Detailed information, however, is lacking 
for towns, where religious practice is variable but probably greater than in 
dechristianized rural areas or in large cities. In the countryside, the practice of 
religion ranges from almost zero, as in the dechristianized regions of the 
Avallonais, the Maconnais, or the Creuse, to almost total fidelity, as in the 
traditionally-minded regions of Alsace, rural Flanders, or Vendee. 

Unfortunately, a comparison of religious trends over time is difficult, be¬ 
cause few documents pertain to the past situation. Nevertheless, Gabriel Le 
Bras has shown that the development of the practice of religion has not pro¬ 
ceeded in a straight line, even in the rural France of old. On the contrary, 
it has taken a sharp and steep curve. A study by Jacques Valdour of the Rue 
du Faubourg Saint-Antoine in Paris revealed a number of families in which 
no children had been baptized since the French Revolution. Such a famUy 
is described by Lucien Fabre in his curious novel, Rabevel.^* In the memoirs 
of Martin-Nadaud, a mason from the Creuse who was one of the pioneers 
of the labor movement and became a minister during the revolution of 1848, 
religion is given almost no place, although the writer spent his childhood in the 
country.’® Thus stereotyped statements concerning the good old times, when 
the faith of our fathers prevailed, do not harmonize with a complex, changing 
reality. It would be a mistake to take an idyllic view of the alliance between 
Catholicism and the French peasantry, which varied in intensity and depth 
according to time and place. 

Finally, Catholic practice should be compared with practices of old 
established religious groups, such as Judaism and Protestantism, which were 
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minority elements in France. These minority groups apparently were even 
less active than the Catholic groups, despite claims that religious minorities in 
large cities tend to exert an influence which is out of proportion to their num¬ 
bers. 

The Practice of the Catholic Religion 

Although many variaUons occur, an important majority of the French 
people in large cities has been baptized. This is at least a vague sign of a will 
to belong to the Church.*® Among the baptized, a minority endeavors to fol¬ 
low the observances dictated by the Church. A smaller minority goes beyond 
these minimal practices and manifests a vigorous activity. On the other hand, 
the greater part of the many irregular worshippers declare themselves to be 
good Catholics, in the belief that God does not ask so much of us and that 
regular practice is only a legal obligation which can be dispensed with 
With respect to religious practice by Catholics in the larger cities, there is 
a marked predo^ance of women over men. This difference is more notice¬ 
able m the traditional parishes than in the newer ones, and exceeds the normal 
numenc^ superiority of women over men in France. However, religious 
pracuce by men has risen since the beginning of the last century. At that time 
It was ^ost non-existent except in a few restricted groups of traditional 

certain sections of the small middle class.*^ 

intellectual youth, the practice of the Catholic 
rehgion IS very important. It is observed almost as much among boys as girls 

prevauTboS^LTh engineering schools. The same situation 

f/om^r m the provmces and m Paris. It happens even that young men 
from rehpously mdifferent or hostile famiUes. discover or deepen their religious 
faiA durmg their years of study in Paris. One hundred yea« agoThrmove 
ment was generally in the other direction. 

practice by age groups shows definite differences. These dif¬ 
ferences confirm the psychological law, imperfectly studied untU now Sat the 
ad^, „ .aturady lass religious dsau wcu.en, Children, ad^Lcems or oM 

deMtely LSooH m southeastern France, for instance, it is 

conunSo“exL° L T after their first 

feasts. To go to mass on Sii °®a'al ceremonies or on the occasion of great 

tte last during 

Catholic faithful foUows clear-cut 

belonging to the middle class'* The* by men and women 

miauie class. The higher bourgeoisie attends smailer places. 
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such as college chapels and oratories of religious orders, except in certain 
parishes where worldly traditions are deeply rooted and where it is fashionable 
to be seen at the late masses. 

Within the parochial groups, the most stable element is mainly the salaried 
middle class. The same thing pertains to intellectuals, students, and teachers in 
certain parishes. But the typical French small-business men, like grocers and 
coffee-house keepers, are much less numerous. Proletarians, in the technical 
sense of the word used by Goetz Briefs,’® are almost totally absent. Within the 
working classes everything suggests that social pressure is applied against 
religious practice. 

Religious Movements 

Although Paris has been the birthplace of certain Catholic religious move¬ 
ments, other large cities have also played important roles. While Marseilles 
has contributed little to French Catholicism.^® Lyons and Lille have exerted 
positive influences. The missionary organization for the Propagation of the 
Faith was started in Lyons and now extends to the whole world. From Lyons 
also came the movement of sacerdotal spirituality and parochial apostolate 
under the Rev. Fr. Chevrier and the priests of the Prado as well as the 
Semaines Sociales whose principles spread throughout France and seventeen 
other foreign nations. From Lille came the first Christian trade unions and 
the workers’ normal schools in which the first workers’ elite were formed. 

Paris has always been an important administrative headquarters of social 
organisms. History indicates that any movement bom in the provinces will 
extend to the whole nation only if part of its administration settles in Paris. 
That general law of French activity pertains also to religious movements. But 
in Paris itself, not all parishes with substantial religious activities are located 
in central districts. Many parishes in “populaires” suburbs are extremely active 
in all sorts of ways, though they administer smaller resources. 

The same tendencies can be observed among the numerous sects within 
French cities. Because of the cosmopolitan character and large population of 
Paris, any preacher with a new message can be sure to meet with a certain 
success there. In Lyons, too, he may find some followers because of the city’s 
ancient tradition of intellectual curiosity and vague mysticism going back to 
Gnosticism.^’ In these and other large cities, the multiplication of sects may 
point to the limited appeal of existing religious institutions.*® 

In small towns and the countryside, the sects take root less easily because 
the individuals who join them call attention to themselves by their behavior. 
Conformity works against the propagation of a new message. The few sects 
which remain in the country or in small towns are generally the result of oc¬ 
casional schisms in some established church, or of what is believed to be a 
greater fidelity toward the past. Vestiges of the Petite EgUse, which was 
hostile to the Concordat, are still visible in the Lyonnais, Normandy, and 
Poitou. A few followers of the heretical sect of the Vaudois still subsist in the 
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higher valleys of the French or Italian Alps. The curious post-Jansenistic sect 
of Fareins can be found in one of the villages of the Dombes region near 
Lyons.*® 

The infiltration of sects into the countryside and into small towns, however, 
originates from influences which are found in large cities. The same may be 
said about spiritualism, which was quite fashionable not so long ago in Paris 
and especially Lyons. Although it still has many adherents in small towns and 
country places, spiritualism has recently lost some of its general popularity. 

Like spiritualism, secular religions also are indebted to large cities for their 
origin and growth. The religiosity of communism, for instance, is peculiar to 
large cities and particularly to their labor-populated suburbs. In Paris, great 
communist manifestations, such as the aimual pilgrimage to the monument of 
the Confederates in the P6re-Lachaise cemetery, are taking on a religious 
character. In the country and small towns, the social and political aspects of 
communism are predominant, being mingled with ancient deterministic features 
of local politics.** 

But at all times, large towns have played an important part in religious 
movements. Christianity expanded from cities like Rome and Byzantium and 
was transmitted in Gaul by Lyons which acted as a turntable for commodities 
and ideas. From the beginning of the eighteenth to the end of the nineteenth 
century, the large French towns were mainly anti-religious centers which 
propagated the rationalism of philosophers, the humanitarianism of Free¬ 
masonry, and the anti-clericalism of the French Revolution.*® Today their 
role has become more complex. Although the cities still radiate anti-religious 
pracuws into the countryside, they also diffuse the revivals of the ancient 
churches and the religious novelties of the sects. This complexity increases as 
urban and rural ways mingle together and schools, press, radios, and moving 
pictures invade the country. 


Migrant Populations 
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folkJoric nature. He was importuned by forces opposed to traditional reli^oa 
and favoring what was then called liberalism. 

Other unrooted migrants came from only semi-religious provinces which 
perhaps had never been fully evangelized. There the exterior ways of Catholi¬ 
cism were only a coating spread over an old foundation of primitive beliefs. In 
most of these provinces, the events of the French Revolution, the state 
organization of the clergy, the sale of the Church’s property as nationally 
owned, the influence of the local bourgeoisie which had appropriated church 

property and was anxious to keep it, the political blunders of the clergy_all 

aroused anti-clerical feelings and built up an unconquerable antipathy, if not 
to Christianity at least to the Church and its representatives.^® On arriving in 
the large town, uprooted people with such religious feelings had every reason 
to turn from hostility to indifference. 

As a matter of fact, the sudden transition from the country or small towns 
to the city almost invariably brings about a breakdown of morals. In the 
former, the framework of familial and village life makes for strict disciplines. 
In a large town, there is no more supervision, but only an anonymity in which 
the sense of responsibility dissolves; no more disciplines imposed by a 
dynamic framework of living forces, but only formal administrative and ex¬ 
trinsic disciplines, such as workshop or police regulations. All this occurred 
in the atmosphere of the early nineteenth century, with its liberalism and 
individualism, breakdown of social stratification, exhilaration of new success 
and disappointment of failure, priority of money and success, and its ferocious 
“will to arrive,” as exemplified by Balzac’s Rastignac, Thackeray’s Becky 
Sharp, or Dostoevski’s Raskolnikov. 

Social Classes 

Men are impelled to harmonize in one way or another their religious 
principles and their day-to-day behavior. So it was that the newly-arrived 
urban populations in large French towns during the last century set about 
accommodating their religious thinking to the new value system in which they 
found themselves. The intellectual atmosphere in Paris in the early part 
of the nineteenth century was one of the triumphant bourgeoisie, which en¬ 
joyed a threefold victory over the aristocracy, the Church, and the absolute 
monarchy. It was the victory of industry, commerce, and banking over agricul¬ 
ture; the victory of city over village. The ruling bourgeoisie expressed its 
ideologies in literature, in the arts, in the press, and at school from the primary 
grades to the university. 

Those ideologies were anti-clerical and tended to be either anti-Christian or 
simply anti-religious. The Protestant and Jewish religious minorities willingly 
leaned upon the same ideologies in which they saw a guarantee of their libera¬ 
tion. The rising middle and working classes, themselves created by the in¬ 
dustrial revolution, were also prone to adopt the bourgeois ideologies, or at 
least to select aspects of them which seem to meet their own needs.*® 
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These general factors influenced all classes, especially the working class, 
which was the newest of all and the most disinherited and uprooted.*® In the 
main, the ideologies fashioned by the working class were characterized by 
hostility to religion, and were manifested either in a religious indifference or 
in a channeling of religious feeling into a vague Christianism intermingled 
with a distrust for the Church, the clergy, and its partisans. 

Slowly and incompletely, therefore, the structural features of French 
Catholicism emerged from their old rural context. The administrative divisions 
of dioceses and parishes remained on the whole what the Concordat had made 
them under the First Empire before the industrial revolution. In Paris, church 
buildings were concentrated at points corresponding to the area of the ancient 
city, but were more and more widely scattered toward the periphery. A map 
drawn in 1920 would have pictured the situation before the great building 
effort under the impulsion of Cardinal Verdier. Many parishes were over¬ 
sized and endowed with a theoretical jurisiction over tens of thousands of 
people so that real contact between the clergy and the faithful was reduced to 
an impersonal admimstrative connection. Hence the impression that the Church 
was only a gigantic piece of machinery. 

The mentality of both clergy and faithful did not keep up with the march 
of events. Generally recruited from the peasant class, most priests remained 
m their gait, vocabulary, speech, and ouUook on life.** Since the great 
bulk of the faithful lived in the country, the significant lay and cleric social 
structures ordinarily sprang from the aristocracy, landed bourgeoisie, or tradi¬ 
tional bourgeoisie. AU these classes remained tied in some way to the land and 
Its archaic attitudes. 
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springs from categories of people which are sociologically rather new and 
who are not burdened by the mortgages of the past. They consist of salaried 
middle classes, such as employees, staff workers, technicians, and social 
workers, whose activities correspond frequently to what the economists after 
Colin Clark call the second or third sectors, and whose number and importance 
are continually increasing as a consequence of modem technology. Their 
newness and relative independence guarantee for them a liberty which is not 
enjoyed by the business bourgeoisie or the proletariat. 

In light of these facts, it is not surprising that the proletarian section of 
society in our large cities tends to be the least religious group. The more 
the workers progress away from the proletarian condition, the more accessible 
they become to religious life. Is it possible, then, to promote religious life 
among proletarians as long as their condition remains what it now is? 

New Religious Liberties 

The personalization of the religious phenomenon in large cities points out 
that reli^on is more and more related to a concern for the liberty of persons.** 
This means that the metropolitan churchgoer is more critical, more exacting, 
and more difficult to handle than the churchgoer in a village or a small town. 
For him an argument based on mere authority or tradition is no longer suf¬ 
ficient as an instrument of persuasion. He asks questions and protests. He 
frequently passes from crisis to crisis as he progresses spiritually; each crisis 
destroys a previous equilibrium.*® He is often anxious, restless, scrupulous, 
sometimes even somewhat unbalanced. In consequence, he is all the more ex¬ 
acting with his co-religionists and the clergy.** 

Thus the lay movement, manifested in the Catholic Church of our time 
and also with its own peculiarities in the Protestant churches in Europe, tends 
to start from large cities and spreads toward small towns and the country. 
Meanwhile, a movement of spirituality associated with marriage and the family 
develops in the city. There everything becomes a decisive act of will power 
and love performed in the context of the marriage relationship with its char¬ 
acteristically intimate and personal interweaving of two personalities. Finally, 
regroupings by social categories or special interests are placed in juxtaposition 
with the old territorial groupings which were regulated by more objective 
norms. 

Through these experiences, new spiritual modes of equilibrium and new 
types of holiness seek each other. Spiritual itineraries, such as that of 
Elizabeth Leseur, a Parisian bourgeoise; Fernand Tonnet, a Belgian worker 
who was cofounder of the J.O.C.; Marius Gonin of Lyons, great social 
teacher; Pierre Poyet of the Ecole Normale Superieure of Paris; Eugene 
Duthoit, a professor in Lille; Marguerite Bourcet, a journalist in Paris, and 
many others all point the way toward new religious experiences. To new 
conditions, new liberties give new answers.*^ 

Are we not witnessing another phenomenon similar to that by which the 
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good news, transmitted by Paul of Tarsus from the Galilean countryside and 
the towns of Judaea, Galilee and Samaria, reached the great cities of Corinth 
and Athens, and then Rome, the largest city of the Graeco-Roman civilization, 
to cast its light upon the world? 
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This chapter deals with the impact of characteristic forms of city life upon 
the spirituality of city residents and upon the modes of behavior through 
which their spirituality is expressed. 

Spirituality and Idolatry 

^at is spirituality? It is a mistake to use the words spiritual and spirituality 

only m a favorable sense, or to identify them with the kind of reUgious be- 

hawor which we prefer. For if man is a spiritual being, he always has a 

spmtuality. It may sometimes be evil and perverted. Nevertheless, it remains a 

spintuahty and must be recognized as such. The decay of belief in the existence 

01 e^ spmts should not bUnd us to the reaUty of evU and perverted forms of 
spirituality. 

Qosely related to this error is the tendency to regard total irreligion as the 
modem alteraauve to traditional Christian religion. Actually, most forms of ir- 
reapon rest upon reUgious attitudes toward some aspect of the secular 

Zitn, ^ u alternative to reUgion is not irreUgioa. It is 

laoiatry—itself a form of spirituality. 
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one which would render the unity of the two conceivable. Yet in human ex¬ 
istence we experience the unity of mind and body just as vividly as we experi¬ 
ence their characteristic differences. 

So it is that we are compelled in the physical, human, and social sciences 
to seek an explanation of unity in the midst of diversity in terms of some factor 
which is not given empirically. The Christian concept of man is a triple analysis 
into body, mind, and spirit rather than a dual analysis merely into body and 
mind. Thus it does not raise the body-mind problem which has baffled 
philosophers since Descartes. With Christian theology, therefore, man’s 
spirituality is the underlying principle which constitutes his unity. In virtue of 
his spirituality, man is one being. 

But man is not only a unity in diversity. His nature seems to commit him to a 
quest for a similar unity which is expressed through the diversity of the world. 
At first glance, life may appear to be no more than a continuum of discrete 
experiences. But in the last analysis, man always sees himself as one being. For 
him, life is not a mere succession of unrelated experiences. Man relates himself 
to his world on the assumption that it is also a unity, despite its variety. 

There are many ways of describing this assumption of the unity of the world 
in which we live. The great systems of philosophy do it one way; the sciences in 
another. Religion—especially the revealed religion of the Hebrew-Christian 
tradition—generally tends to unify the visible and empirical world in terms of a 
divine power which transcends it and yet is everywhere involved in its course. 

The danger of idolatry is inherent in any alternative to the Hebrew-Christian 
tradition, or in any approach to the problem which falls short of that tradition. 
Characteristic examples of idolatry are materialism and idealistic humanism 
which regards human values as the supreme principles of unification and 
objects of reverence in life. Idols do not have to be unreal or degraded. On the 
contrary, the most successful and persuasive idols are usually indubitably 
real, spiritually exalted, or both. Idolatry characteristically selects some ele¬ 
ment or group of elements in our empirical experience of nature and civili¬ 
zation and attributes to it the divinity which gives unity and meaning to all 
that is. 

Ne/ertheless, idolatry is just as spiritual as the great religions of which 
religious people approve. Only a spiritual being can be an idolater. And a 
spiritual being who does not recognize the living God can scarcely be anything 
else than an idolater. It is almost inconceivable that any human environment 
should totally suppress or deprave man’s spirituality. 

In inspecting any particular form of human culture, we may legitimately 
ask these questions: What kind of influence does it have upon man’s spirit¬ 
uality? Toward what types of spiritual behavior does it ordinarily constrain 
him? 

In discussing such questions, certain aspects of city life will be considered 
from the point of view of their impact upon the spirituality of the citizens. The 
aspects include the metropolis as the mother of illusion, the apathy of metro- 
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political man, the clash of the classes, loneliness, and the ethical ambivalence 
of the great city. 

Although these aspects have an influence upon spirituality, they are not de¬ 
cisive or deterministic processes. The forces operative in city life are so 
numerous that no single one can exercise an absolutely determining influence 
upon the conduct of any particular person. The fundamental error of all forms 
of philosophical determinism is the failure to perceive that in a world which 
includes so many possible sources of determinism, no single one of them can 
ever be expected to succeed. This fact indicates the possibility and defines the 
area of our limited freedom. 


The Metropolis as the Mother of Illusion 

Spirituality essentially demands and requires attachment to reality. It is the 
reaction of the whole man to the total reality which surrounds him. Mis¬ 
apprehensions or illusions regarding reaUty, therefore, are bound to distort 
spirituality. A spirituality based upon errors in interpreting experience be¬ 
comes detached from reality and is reduced to feeding upon itself. 

Among the various misconceptions fostered by city life is the illusion 

concerning man’s relation to nature and the illusion concerning man’s relation 
to his work. 


The Illusion Concerning Man’s Relation to Nature 

The great city is always a wealthy economic center, usually a political or ad- 
mimstrauve capital, and often a mUitary stronghold. Outwardlv, it appears 
to be the most powerful form of social existence. It administers'its own sur- 
roundmg countryside and often controls distant food-producing areas through 
mihi^ conquest or investment and economic influence. 
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Thus city life provides little opportunity for the-citizens to experience the 
reality of objective nature and the subtleties of their dependence upon it. 

Glory to man in the highest, 

For man is the master of things 

is the kind of anthem which can only be sung with simple faith and un¬ 
questioning piety in the great cities. There such a worship often appears to 
be warranted by the facts, although it is actually no more than presumptuous 
attitudinizing. 

The great city tends to assumlate to its own experience and economic 
practice the rural activities upon which it ultimately depends. People often 
talk of the agricultural industry. Or they liken the replenishment of the earth 
to investment, or demand a more technical husbandry, and so on. But urban¬ 
ism not only comprehends rural life to its categories, it also seeks to subject it 
to its power. Sometimes rural workers are legally and politically enslaved, or 
overawed by military force. Other times they are more subtly controlled by 
economic means, as in any system under which most agricultural workers are 
constantly in debt to organs of city life which supply them with credit. Some¬ 
times the agriculturalist is himself deluded by the pride and prestige of the 
great city, and feels that he should ape its methods and attitudes. 

Yet in the long run there is nothing so fatal to the life of the city as the 
means which it adopts to control the areas and activities producing its food. 
The direction of rural society by an urban mentality slowly destroys the non- 
urban society upon which the city depends. We can see this tendency clearly 
in the consequences of financial and economic policies which lead to the 
erosion of the soil. And we are now getting dark hints from the Soviet Union 
that the policy of herding the peasants into collective farms, interpreted in 
urban terms as food factories, is beginning to pay dividends of disaster. 

In order to meet its own needs, the city must not only employ cultivators 
to cultivate the soil. It must also cultivate the cultivators. It must acknowledge 
its dependence upon and need of a way of life distinct from its own. The city 
must recognize that it can assimilate this different way of life to its own out¬ 
look only at the peril of its own destruction. 

Although undesirable, a purely food-producing culture without cities is 
possible. But a homogeneous urban culture is impossible. Urban culture can 
only exist in fellowship with and dependence upon rural culture. It must 
always seek to foster and preserve in health and strength a kind of culture 
radically distinct from its own. The more the city dwellers have some under¬ 
standing of and respect for the distinctive values and ways of rural culture, 
the better for the city. 

The normal tendency, however, of city life is in the opposite direction. For 
the average citizen, the rural area exists to provide cheap food, fresh air, 
and country sports. At the same time, he views it as a "backward” area 
which he may aspire to civilize. Because he does not consciously acknowledge 
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his dependence, the city dweller misapprehends it. In consequence, he tends to 
abuse it and often ends by destroying it altogether. 


The Illusion Concerning Man’s Relation to His Work 

The second characteristic illusion fostered by city life is a by-product of the 
wages system. Earning a wage is the most normal means of gaining a liveli¬ 
hood in the great city. Most of the citizens earn their living by letting out their 
time, skill, and energy to people who wish to hire them. This system has the 
spurious result of making the operative reason in the mind of the worker—his 
motive for and rationalization of doing what he does—distinct from the real 
reason for which the work is done. A man employed in a bakery, for example, 
may believe that he bakes bread for the sake of earning his wage. We know, 
however, that bread is baked only because people want to eat it. If people did 
not desire bread, the worker could bake bread seven days a week and never get 
any wages at all! 


Under a wages system, therefore, the subjective reason for enga^ng in 

economic processes is never the same as the objective reason for carrying on 

economic processes. The same thing holds true for citizens who earn their 

livelihood by engaging in economic enterprise for profit rather than wages. The 

owner of the bakery who pays the wages of the bakers supposes that all this is 

done, not because people want bread, but because they are able and willing 

to pay for it. Thus his subjective reasoning is as remote from reality as that 
of his employees. 


The city, in other words, is a network of economic activities in which each 
man ^rforms whatever he does for the “wrong” reason. The effect of this 
mist^e IS to foster an illusion of independence once again. Each man tbinW 
toat he acu as he does for his own sake. Actually, each man does what he does 
tor the sake of others. The fact that doing things for the sake of others is 
usually regarded as ideaUstic rather than realistic indicates how far the eco¬ 
nomic life of the cities is detached from realitj'. 

We are often told that religion or “the churches” are remote from life 
1 ms assertion may sometimes be true, because preachers and teachers of 

°interested in Ufe to speak about it in understandable 
terms. But it may also be true because life itself is remote from reality. We are 

necessarily the most real of aU things. Actually 

o'fSrf the illusions, at least. Je 

upM nSul InH ^ frequently persuade men to ignore their dependence 
upon nature and misinterpret their dependence upon each other. 


The Characteristic Apathy of Metro-Political Man 
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heavy doses of stimulants. Hence the tendency toward the sensational in enter¬ 
tainment and even in the reporting of news. 

This tendency does not necessarily imply that city life is itself dramatic or 
vivid. The vogue of sensationaUy advertised sexuaUty, for instance, does not 
mean that the citizens themselves are oversexed. Nor does the popularity of 
freak religious sects or sensational preachers indicate that city dwellers are 
overreligious. In fact, they point in the opposite direction. Only the jaded 
appetite and the worn-out mechanism of response require repeated doses of 
artificial stimulation. 

Widespread apathy is closely connected with the impersonality of city 
life. Although large numbers of persons crowd together in cities, the relation¬ 
ships which bind them together are mostly impersonal. City life emphasizes the 
so-called secondary associations which require and evoke no recognition of 
personality and individuality in the other man. Normally, we neither see nor 
know the people who supply our food, manufacture our clothes, or heat our 
apartments. To us, most of them are functional agents—almost things—rather 
than known and trusted persons. 

The depersonalizing of the personal is the essence of apathy. Gty life com¬ 
pels us to do it every day, and we are unaware of its implications because we 
hardly notice what we are doing. Yet of all kinds of experience, personal in¬ 
tercourse is the most profound and exacting. It calls for subtle and discriminat¬ 
ing powers of response. In a technological civilization, we are apt to discover 
that it is easier to manipulate things than to deal with other human beings. 

This is perhaps the source of the impatience of so many popular political 
judgments. If only men were things, we tell ourselves, we could deal with 
these problems much more adequately than we do. So we become impatient 
with people because their personality seems to obstruct our own ends. It is 
little wonder that techniques of social a dmini stration which treat people as 
things constantly break down. 

Under such circumstances our philosophical, reli^ous, and ethical systems 
tend to concentrate upon serene and indifferent patterns of cosmic and spiritual 
processes rather than upon substantial personal being. Materialism and 
scientific humanism stress the self-sufficient, the admirable and adorable, the 
indifference of a remote and self-enclosed reality to human needs and as¬ 
pirations. Reality is too perfect or complete to concern itself with people 
like us. 

Nevertheless, reality’s indifference may be venerated as the hallmark of its 
self-sufficiency and perfection. Many nineteenth century materialists char¬ 
acteristically held a profoundly religious attitude toward the material universe. 
The contemplation of its serene processes evoked an admiration akin to the 
spirit of worship. 

Nor is this attitude by any means dead. It is easy to understand that a mode 
of life which tempts us to become indifferent to the personality of each other 
will also make us indifferent to personality in our religious and philosophical 
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thinking. This indifference to personality in life, reli^on, and philosophy is the 
quintessence of apathy. 

The Clash of the Classes in the Great City 

What differences exist among the typical spiritual attitudes of the different 
classes within a city? To answer this question we must first consider how the 
various classes are composed. 

Important Classes in a Modern City 

The important classes in a modem city include the bourgeoisie, the work- 
ing class, the new middle class, the professional class, and the intelligentsia. 

The old middle class or bourgeoisie comprehends aU persons engaged in 
commerce and finance on a more or less independent and responsible basis. 
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is perhaps the most important group in contemporary urban society and its 
influence is out of proportion to its numbers. 

The intelligentsia to some extent overlaps with the professions, but its 
members are found in all social situations. It is characterized by a certain 
detachment from class feeling and class loyalty—except perhaps when it occurs 
in the working classes—and by a prevailingly critical attitude towards existing 
institutions. 

Among the various classes, the greatest contrast prevails between the out¬ 
look of the old middle class and that of the working class. Originally, the old 
middle class created our cities which are monuments to its achievement and 
relics of its enterprise. Today the old middle class is not numerous; more and 
more of its members reside outside the city whose activities are the source of 
their wealth. Their place has been taken by the working class which now tends 
to dominate the cities established by the old middle class. 

The Spirituality of the Various Classes 

Formerly an enterprising revolutionary force, the old middle class has be¬ 
come predominantly conservative and even reactionary. Its ideal is the self- 
sufficient man who creates his own fortune, shoulders his own burdens, pays 
his own way, and minds his own business. At its best, the bourgeois ethic was 
essentially a system of personal responsibility. It sometimes added a laudable 
stress on philanthropy—a conception of richesse oblige which echoed the older 
aristocratic idea of noblesse oblige. Our country is full of imposing monuments 
testifying to the extent to which this kind of obligation was fulfilled. 

The prevailing spirituality of the old middle class was individualistic and 
ethical in tone. On the whole, it was not a churchly spirituality, because this 
group had only a relatively superficial sense of human solidarity. For it, the 
human race was simply a large number of separate men and women holding 
more or less contractual and ethical relationships with each other. Humanity 
was not a real entity in its own right with profound metaphysical significance. 
The most characteristic forms of such a spirituality are an ethical and dutiful 
agnosticism or an evangelical Christianity which seeks individual salvation. 

The spirituality of the working class is ^'ery different. Its experience teaches 
that man is weak and powerless to help himself. The historic struggle of the 
working class emphasized the importance of mutual loyalty and mass solidarity. 
Hence the tendency for mass political movements of the working class to 
take an anti-democratic direction if political leadership is not wise. 

Working class life provides all the requisites for a strong and highly unified 
church life. In most places, however, the working class has long been remote 
from the kind of presentation of Christianity so well suited to the needs of the 
old middle class. As a result, the working class is often detached from 
any kind of church life whatever. One of the tra^c accidents of history is that 
the working class appears so often to be comparatively irreligious. Perhaps 
attitude is due to the fact that much of the leadership of the early working 
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class movements was provided by middle class intelligentsia in revolt against 
its own origins. On the whole, the more churchly forms of Christianity make 
the most appeal to the religious instincts of the working class. 

But the new middle class is most characteristic of our own time. More than 
any other group, it probably provides the existentialist philosophers with 
their theme and the psychoanalysts with their patients. It is the class which ex¬ 
periences individualism as loneliness and spiritual dereliction; the class for 
which freedom too often becomes a dreadful burden of responsibility; the class 
which tends to live “inauthentically” and in “bad faith” because its social 
aspirations consort so poorly with the social and economic basis of its existence. 
Perched precariously bet^veen old middle class and contemporary working 
class attitudes, it has a tremendous opportunity to work out a great synthesis 
of the precious elements which are to be found in both of these forms of 
spirituality. At the moment, it has achieved no more than an uneasy and uninte- 
grated compromise between the two. 


The new middle class presents the churches with their most formidable 
challenge. If the churches can give this new class the necessary leadership and 
lUuminaUon, it can reconcile the individualistic spirituaHty of the old middle 
class with the collective spirituality of the working class. Then the churches 

vwU not only reintegrate the new middle class and the city life of the future 
they will also reintegrate themselves. ’ 


Any truly authentic Christian spirituality must necessarUy overcome the 
tension between an individualist spirituality and a coUectivist spirituality in a 
mighty synthesis which reconcUes them both in a religion which is personal and 
at Ae same time churchly. Only in the context of this spirituality can the new 
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city life by transforming its activities so that they can be dedicated to the 
greater glory of God. 

The Ethical Ambivalence of the Great City 

The best and the worst things happen in cities. The metropolis is a center of 
culture as well as a home of uncultivated masses whose debased standards 
present a constant threat to our culture. It is the source of law and order and 
the headquarters of crime; a religious and ecclesiastical center and a place of 
indifference and impiety. The great city lives in a perpetual state of paradox. In 
the Bible, side-by-side we find images like Sodom, Gomorrah, and Babylon on 
the one hand and Zion and the New Jerusalem on the other. 

All great cultural and spiritual achievement finds its center and focus in the 
city. Christianity established its first hold among urban populations in the great 
cities of the Roman Empire. The word “pagan”—originally meaning “rustic” 
—bears witness to the difficulty which Christianity experienced in subse¬ 
quently establishing itself in the countryside. 

The city, therefore, offers the most vivid contrast between good and evil, 
truth and falsehood, beauty and ugliness, and religion and superstition. The 
city is Armageddon and its denizens are they upon whom the ends of the world 
are come. To live in a great city is to stand on the edge of the world and par¬ 
ticipate in the ultimate combat. 

In such a context, some people are subjected to the basic antinomies of human 
experience more sharply than elsewhere. For this reason, the characteristic 
urban form of religious leadership is prophetic. The gentle pastor, caring for 
his people, seems to belong naturally to a rural rather than an urban setting. 
Only the prophetic witness shows the response of vigorous religious forces to 
the challenge of urbanism. “It cannot be that a prophet should perish out of 
Jerusalem.” The Word of God must be spoken in the great city even though the 
activity and its consequences may destroy the man who speaks it. The Cure 
d’Aus for the village. Jeremiah for the city. 

The first task of the prophetic form of spirituality is to explain to the people 
the mystery of where they are and what is happening to them in terms which 
^ve these things an ultimate significance. The prophet must interpret city life 
as epic drama. For him, there are always two cities: the city of God and the 
city of man. The responsibility of choosing repeatedly between them means 

that city life is in perpetual spiritual crisis. 

But if the prophet sharpens the antagonisms of the city by defining and 
interpreting them more clearly, he also softens them. He declares war with one 
breath and then speaks peace with the next. For this prophetic spmtuabty 
knows that the conflict within the city is actually the conflict within each ciU- 
zen. It reaUzes that any permissible hatred and rejection of what we tod in 
others is at the same time a hatred and rejection of something that we find m 
ourselves. Thus the great ringing affirmation of the providence of God Md His 
imperative caU for personal and social righteousness prepares men for the 
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battle. Then the great healing and wounding concept of original sin reminds us 
that the victory to be won if the city of man becomes the city of God is the 
victory of God over all the citizens and not the ephemeral triumph of one 
particular group of citizens over another. 

In the city, whenever men’s consciousness of the distinction between good 
and evil is more lucid than profound, the citizens rise up against each other in 
wrath and denunciation. This is so because we first leam to recognize sin by 
discovering it in other people. But once we leam, through the response which 
our spirituality makes to the ministry of our prophets, to apprehend the dis¬ 
tinction between good and evil so profoundly that lucidity itself is inadequate, 
then we repent together in dust and ashes. For we do not properly recognize 

the reality of sin and experience its tragedy until we have discovered it in 
ourselves. 




Commentaries 

By George N. Shuster, President, Hunter College, New York 


Perhaps the most impressive part of the chapters by Professors Folliet and 
Casserley is their note of cautious optimism. Professor Folliet reports that in 
France religious inquietude and even spiritual conviction are ma^est among 
intellectuals, especially scientists. He suggests that a new and vigorous reli^on 
and spiritual life may emanate from their midst. 

Professor Casserley points out that the emerging new middle class presents 
the Church with its greatest opportunity and most formidable challenge. 
Through this class, a synthesis may be achieved between the divergent views 
of social action and ethics as well as a blending of the individualistic and 
collectivistic approaches to reli^on. 

The Evils of Urban Anonymity 

But what one misses is the treatment of a theme over which certain novelists 
of the nineteenth century brooded deeply and which has assumed a menacing 
pertinence for us. It concerns the evil which can be spawned in the anonymous 
pseudo-intellectualism of the cities and may take on form in the world of 
reality by reason of the suggestibility of the masses. 

Dickens, for example, loved the city as a man might love an unpredictable 
and not always virtuous woman. He was not a romanticist for whom goodness 
is to be found only in the country. Indeed, many of his most vicious characters 
are rural bumpkins who seek out the city because its dense crowds can mask 
their amorality. But who can forget Barnaby Rudge and its portrait of the 
rising tide of venomous and irrational hatred, spreading like a plague from the 
source of infection—a portrait which is still true to the urban scene today? 

Similar are the vast and probing explorations of Dostoevski, especially his 
Crime and Punishment, The Idiot, and The Possessed. Dostoevski’s apparent 
gift of prophecy has turned out to be a highly perceptive spiritual sociology. 
For granted that his evidence was honestly come by, Lenin and Stalin were 
inevitable. These men offered the crowds of the metropolis the fascinating 
spectacle of tradition renverse, to use a French word for which we have no 
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adequate counterpart. To say, for example, to a people which no longer be¬ 
lieves in miracles that one can perform them without difficulty is to capture 
their attention immediately and also, for some strange reason, to gain their 
credence. 

In the realm thus uncovered by imaginative insight may be found nearly 
everything one needs to know about such groups as the Jacobins and the 
Nazis. Adolf Hitler’s latest biographers make clear how he suddenly revealed 
himself on an otherwise insignificant evening. Arising as a stranger to address 
a meeting, he unburdened himself of a flood of hatred—hatred of anonymity, 
defeat, civilian life, failure, and Jews—that would not die down until every 
door in Germany had been sprinkled with blood. Like no one of his kind 
before him. Hitler studied the nature of mass suggestibility with uncanny 
ruthlessness and insight. He saw that the emotions bred of urban anonymity 
are primitive because they are impersonal. If they had been born of the experi¬ 
ence of realized human individuality instead, they would have been humanized 
and personalized. 


The Need for Spiritual Community 

This being true, it follows that what the city needs is not so much spiritual 
Ideas, learning, or programs of action as spiritual community. Our churches 
are often huge, and few people who commune in them know one another or 
even the clerpmen in charge. CoUeges and universities are haunted, too, by 
the incubus of size. Many of us are not even slighUy acquainted with those who 
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By Paul J. Tillich, Graduate Professor of Philosophical Theology, Union 
Theological Seminary, New York 

In speaking of the influence of the metropolis on the spiritual life of man 
we can stress either the word spiritual or life. Professors Folliet and Casserley 
emphasized the latter aspect in describing the impact of the big city on the 
reh^ous and cultural attitudes of people. But more needs to be said about the 
spiritual side of urbanism and how the metropolis influences the character of 
man s spiritual creativity. Although the two aspects cannot be separated, they 
must be distinguished. 

The Metropolis: Centralizing and Inclusive 

In doing so, we may take our point of departure from the Greek word 
metropolis, signifying the mother or central city. Everything that exists has 
the power to be only insofar as it is centered. This is especially true of human 
personalities and social groups. The power of being, often called vitality, in¬ 
creases in proportion to the degree of diversity which is united at a center. 
Therefore, man has more power of being than any animal ^ and a spiritual man 
has greater vitality than a man with an undeveloped spirituality. In the me¬ 
tropolis, the social group is the center. And the center gives the metropolis its 
power of being. 

There is no necessary conflict between the metropolis and the countryside. 
The metropolis is present in the remotest h aml et as a focal point to which rural 
life is partly directed. And the reverse is also true, since the remotest hamlet is 
present in the metropolis as an element constituting its center. The power of 
both is rooted in the mutual immanence of the metropolis in the coimtry and 
of the country in the metropolis. 

In applying this ontology of the metropolis to the spiritual life of man, we 
find that the big city has two functions. It serves in a centralizing capacity and 
also in an including capacity, and each is dependent upon the other. 

The centralized political power of the metropolis can be accompanied, 
assisted, or replaced by a centralized religious power. The greatest example is 
the Roman Catholic Qmrch. Rome and the pope belong to each other. The 
pope is in exile if he is not in the metropolis. At the same time, his sacramental 
power is real in every village priest in the whole Catholic world. 

In the cultural realm, an analogy occurs in the fact that historical periods 
frequently receive the name of a metropolis from which its characteristic ethos 
radiated, as in the Alexandrian and Byzantine culture. In discussing the cul¬ 
tural leadership of France during several centuries, for instance, one actually 
speaks of Paris as the determining center into which everything streamed and 
from which everything radiated. 

A metropolis, therefore, is a center city. It is likewise an including city. It 
includes everything of which it is the center, and encompasses diversity and 
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freedom of individual creativity and competition. In this connection, the term 
provincial is revealing. So-called provincial art has not undergone the process 
of intense competition which occurs in the metropolis. It may be good art, but 
it cannot be great art. To produce great art, the bearers of the highest spiritual 
life must first undergo the criticism and the competition provided by the 
inclusive character of the metropolis. 

The Strange and the Familiar in the Metropolis 

The anti-provincial experience furnished by the metropolis is typified by 
encounters with that which is strange. Meeting the strange can have two conse¬ 
quences. It can produce hate against the strange, and usuaUy against the 
stranger, because its existence threatens the self-certainty of the famUiar Or it 
can ^ord the courage to question the familiar. In the metropoUs. it is im¬ 
possible to remove the strange and the stranger, because every neighbor is 

SliTy'pS. questioning the familiar 

the^i^rnt'^ JTi questioning the familiar. One is to shun 

leLt^ totalitananism try to avoid the strange, the prob- 

^ so, they must deny the metropohtan 

of auythmg because everything else is swallowed up by it. Nothing 

f dLs’"”"™" >=« to .pints 

Theological orthodoxy began to weaken in th/ self-complacency, 

eighteenth centuries, when^eopirst^ert^? ", fh® early 

religious existence. By its namre^the forms of 

be given only by travelling; namely, the^trange*’""'^ ' otherwise could 

serv^to eLarrSsL:t LltTat *^^^‘tion. it 

able, nothing but reason is le^s the^v^ are question- 

the connection between L l^oDoh^Jn^ ” v 
metropolis and the intelligentsia as a social 

counter with the strange for all fnrmc r ^ importance of the en- 

mated. Neither c^fte SZ a tbe overesd- 

-..a add „ead.,„. L 



348 


THE METROPOLIS IN MODERN LIFE 

pieces, each of which is observed, purged, and equalized. The mystery of the 
strange and the critical rationality of men are both removed from the city. 

Such terrible developments are sometimes encouraged and precipitated by 
the critical spirit itself. They are particularly likely to happen when the critical 
spirit loses an ultimate concern or a spiritual center, like a traveller who does 
nothing but travel. The freedom of nothingness is the predecessor to the bond¬ 
age to something very limited. At this point, the relation of spirit with a small s 
and Spirit with a capital S becomes decisive. 

Without an ultimate concern and symbols which express it, the spiritual life 
becomes empty. Without priestly tradition and prophetic attack, the critical 
activity of the intelligentsia paves the way to a situation in which criticism is 
prohibited, the strange is excluded, and the freedom of the metropolis is lost. 
The metropolis must preserve the priestly spirit and its traditions, and it must 
attract the prophetic spirit and its threats. Then alone is its freedom safe. 

By Louis Finkelstein, Chancellor and Solomon Schechter Professor of The- 
ology. The Jewish Theological Seminary of America, New York 

One of the most remarkable developments in the history of religion is the 
sudden emergence of Hebrew literary prophecy some 2,700 years ago. 
Prophets had dwelt in Israel all the way back to Moses. But up to that time, 
none except Moses seems to have left any literary monuments. Their memories 
persist in stories about them, like the biographies of EUjah and Elisha in the 
Book of Kings, rather than in messages emanating from them. 

Yet in the middle of the eighth century b.c., during the reign of Uzziah in 
Judah and Jeroboam, son of Joash, in Israel, there arose four timeless literary 
masters—Hosea, Amos, Micah, and Isaiah. Their words became a light to the 
world, and through them the Word of God became the heritage of mankind. 

No complete explanation of this phenomenon can be given. A partial under¬ 
standing, however, may be found in the development of urban life in Israel and 
Judea. There is much in the content of the prophecies of Hosea, Amos, Micah, 
and Isaiah that suggests a concern with the problems of the great urban market 
place. 

The rise of the great cities of Samaria and Jerusalem gave the prophet a 
chance to repeat his message many times to various groups, and the city 
crowds contained individuals who were capable of retaining it. There was also 
an opportunity for the prophet to be surrounded by disciples who made it their 
business to preserve his words. 

For these and other reasons, the phenomenon of literary prophecy is prob¬ 
ably associated closely with the emergence of the cities of Jerusalem and 
perhaps Samaria. This is so even though the population of Jerusalem scarcely 
exceeded 25,000 persons at thaftime. Compared with an ordinary hamlet of 
15 or so families, a capital city with 5,000 homes might well produce a cul¬ 
tural revolution of no mean proportions. 
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Literary Prophecy and Urbanism 

Just as the existence of literary prophecy testifies to Jie spiritual fruitfulness 
of city life, so its content suggests the perils of urban living. The Mishnah 
remarks that “community for the righteous is good for them and good for 
mankind, whereas community for the wicked is evil for them and evil for man¬ 
kind.” The city represents both types of community. In one place, it brings 
topther evil doers, whose united iniquity exceeds the sum of their separate 
misdeeds, as well as saints, whose continued goodness surpasses the sum of 
their separate lives. 

Perhaps this dichotomy is the most important aspect of urban life. City 
growth presents man with a continuously increasing cultural and spiritual 
challenge. Having solved the spiritual problems of cities of 25,000 inhabitants 

he finds himself confronted with problems of cities with populations of half a 
million, and even more than a million. 

Spiritual Problems of the Future World City 
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By S. Muhammad Ikram, Professor in the School of International Affairs, 
Columbia University, New York 

These remarks will be confined mainly to the influence of urbanism on 
Moslem faith and observance during different periods of Moslem history. 

In its origin and development, Islam was something of an urban phenome¬ 
non. Mecca, the birthplace of Islam, was the principal city of the Arabian 
peninsula. An important commercial center, Mecca also housed the temple of 
Ka’ba, the chief religious center and place of pilgrimage in Arabia, 

As Islam grew up in Mecca, its new teaching was a challenge and a threat to 
the city. Islam’s emphasis on the Unity of God and its uncompromising oppo¬ 
sition to idol worship was hardly acceptable to the guardians of the temple of 
Ka’ba, with its 360 idols, or to the citizens of Mecca whose prosperity largely 
depended on pilgrimage to this temple. 

Nevertheless, many Islamic usages were more easily adaptable to urban than 
rural conditions, Islam encouraged congregational prayer. The Friday prayer 
had to be offered in a mosque, which was not normally found in villages. So the 
faithful were obliged to journey to the nearest town. This was even more the 
rule for the Ir’d prayers, offered on the occasion of principal Moslem celebra¬ 
tions. 

By medieval times, religion was full and vigorous in Moslem cities. Arab 
travelers and geographers often gave detailed accounts about the religious life 
of the cities they visited—the number of mosques, attendance at prayers, ob¬ 
servance of the Ramadan fast, and the general attitude of the population. Par¬ 
ticularly noteworthy were the descriptions of Ibn Batuta in the fourteenth 
century and Eveliya Chebbi, a Turkish traveller who lived in the seventeenth 
century. 


Modern Islamic Religious Life 

By modem times, however, a different religious atmosphere prevailed. The 
change in religious life was not a question of mere size. In fact, medieval 
Moslem cities like Baghdad were perhaps larger than most modem Moslem 
cities. The change concerned more the character of the city. With the intro¬ 
duction of the subway, bus, tramway, and new administrative and economic 
arrangements, the city became more closely knit and capable of exercising a far 
more potent influence. Out of this new urban character developed what Pro¬ 
fessor Casserley calls “the characteristic apathy of metro-political man and 
the impersonality of city life. 

Another new development related to the effect of so-called Western influ¬ 
ences. The industrial revolution, the growth of materialism, and the rise o 
modem intellectualism have created vast, complex problems for reUgious 
circles even in the West. Their impact on Moslem urban areas can weU be 
imagined. 

Certain sectors of city population have experienced the Moslem counterpan 
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of the dechristianization of Christian Paris. Interest in religion has decreased. 
Religious observance in certain circles is at a low ebb. As a result of the influ¬ 
ence of modem materialism and an attack from Wahabi Puritanism, Islamic 
Sufism has lost ground, with a consequent impoverishment of the spiritual life. 
Of course, counterbalancing influences have also been at work, such as the 
basic hold of religion on the population, the revivalist movements, and the 
influence of writers and thinkers like Iqbal. 

Religious Experience in the East and in the West 

T^e interplay of these forces is still in progress and the final outcome is not 
in sight. Broadly speaking, the picture in Moslem cities follows the same pat¬ 
tern of Christian France, although marked differences occur. In France, for 
example, religious life is said to be most intense among the intellectuals. In 
Islam, the trend among Moslem intelligentsia who have received their educa¬ 
tion at Western universities is toward faith and reUgion. But no far-reachine 
change, like that observed in France, is yet evident. As in France, women in 
Islam are more regular m reUgious observances than men. Nevertheless, it is 

doubtful whether the westernized Moslem woman is more reUgious than the 
westernized Moslem male* 

Perhaps the most important difference between the conditions in France and 
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By Swami Nikhilananda, Ramakrishna-Vivekananda Center, New York 

From time out of mind, cities have played an important part in the propaga¬ 
tion of spiritual ideas. The modem city, however, differs in certain important 
respects from the city of olden times. The metropolis no longer contains a 
homogeneous population belonging to the same race or blood and professing 
the same religious faith. New York City, for instance, is the political, cultural, 
and industrial center of the New World. As such, it attracts heterogeneous 
elements from all parts of the earth. 

New Factors in Metropolitan Religious Life 

The education and culture of urban areas has been tremendously influenced 
by developments in science, technology, and industry, especially during the 
past fifty years. The scientific method, based upon experimentation, observa¬ 
tion, and verification, dominates the educational system. Technology has 
helped to create a sensate culture whose chief goal is the enjoyment of material 
happiness. Industry supplies the big cities with the wherewithal to finance uni¬ 
versities, science laboratories, large churches, art galleries, museums, theaters, 
concert halls, and other centers of cultural activity. All this widens the mental 
horizon of the city dweller, who soon discovers that goodness or greatness or 
genius is not the monopoly of any particular race or faith. 

At the same time, life in a metropolis moves with speed. The people living in 
a competitive society sometimes must hurry even to remain where they are. 
The result is distraction, restlessness, and tension, which are detrimental to 
spiritual growth. Added to this is the feeling of loneliness which Professor 
Casserley has pointed out. 

The Role of Religion in the Metropolis 

All these problems affect the religious life of the metropolis. Religion must 
solve them in order to promote the spiritual growth of its inhabitants. The part 
that religion can play in transforming man’s lower nature is beyond the scope 
of any other branch of knowledge. For religion enables man to transcend his 
limited self and commune with his Creator. In this respect, it has no substitute. 

As an antidote for the restlessness of the metropolis, meditation should be 
emphasized in places of worship and also encouraged as a daily spiritual disci¬ 
pline. It is necessary for everyone—the busy man of the world as well as the 
hermit. Meditation endows the mind with steadiness of purpose. And though 
truth may be learned from the scriptures and demonstrated by reason, it is 
experienced only in the depths of meditation. 

The loneliness in city life has been aggravated by an intense emphasis on 
individualism. We have forgotten men’s interdependence. Fear and loneliness 
result from the consciousness of separateness. Whenever a man regards himself 
as separate from another, he will be repelled and stricken by fear and loneli- 
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ness. The cosmic view of life and the idea of men's interdependence must be 
encouraged both in education and in the teaching of religion. 

The solution to some of our most pressing problems may come from an 
understanding of certain profound religious experiences. The concept of the 
divine nature of the soul, for instance, can furnish a spiritual basis for democ¬ 
racy and freedom. The idea of the unity of existence can give a spiritual sanc¬ 
tion to love of one’s neighbors, self-sacrifice, and other ethical virtues. The 
doctrine of the non-duality of the Godhead can teach men to respect the spiri¬ 
tual ideals of others as they respect their own. Through the realization of the 
harmony of religions, men can eliminate the religious dissensions which have 
weakened all faiths. 

For the malady of the modem world is a spiritual one. War, political con¬ 
flict, economic confusion, and moral apathy are but outer symptoms of a deep- 
seated disease. Science alone cannot change man’s lower nature. Intellectual 
knowledge, if not informed by the spirit, becomes a dangerous weapon in 
men’s hands. Knowledge comes, but wisdom lingers. Free thinking is good, but 
right thinking better. Ethics, even at its best, is only an enlightened self- 
interest. The inner voice asks us what it shall avail a man if he gains the whole 
world but loses his soul. Reason alone cannot give man peace and inner assur¬ 
ance. It creates doubts but cannot resolve them. 

Religion, experienced and propagated in an aU-inclusive, humanitarian, and 
rational spirit, is the hope of man’s future. If rightly used, the various facilities 
of the modem city, created through science and technology, can help the 
prophets and mystics to hasten the advent of the world’s unborn soul, for 
whose sake humanity is patiently enduring its present travail. 
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TLe SearcL for tLe iJeal City 
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INTRODUCTION 


Man has long searched for the ideal city. The forms of his conceptions have 
varied from generation to generation. They range from Cities of God to man¬ 
made Garden Cities. The foUowing chapters discuss how this quest has fared 
and what its implications may be for the future. 

Perhaps too little attention has been paid so far to the fact that the city 
shelters more than professional people, philosophers, scientists, doctors, and 
lasers. Here also congregate world-famous poets and prophets. Although 
scientists may best dehne man’s problems, only poets and prophets can make 
men aware of important questions and stir them to action. 

Sir George Clark emphasizes the often-overlooked point that each city may 

be beautiful in its own way. To the loyal New Yorker, there may be nothing 

lovelier ttan to drive south through Central Park about midway through a late 

wmter afternoon, just as the lights are coming on in the towers and the black 

trees can be seen silhouetted against the sky. This is to say that something of 

the Ideal city resides m every community and may be found by a little patient 
searching. ^ 
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Ideal Cities of tLe Past and Present 

SIR GEORGE CLARK 
Provost of Oriel College 
University of Oxford 


When conditions were ripe, prehistoric cities grew up independently in 
Egypt, Mesopotamia, the Indus vaUey, China, and Mexico. Recent conjectures 
support the idea that the first cities were built by peoples who were acquainted 
at least wiA agriculture. Indeed, the book of Genesis reminds us that it was 
Lam, the tiller of the soil, who builded a city. 

LiWe as we know about the conditions which made cities possible, we know 
even less about the motives, hopes, and fears which actuated their builders If 
^tten evidence were avaUable, it would probably indicate that every side of 
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lieved that the plan had an inventor, Hippodamus of Miletus, and that he also 
wrote about city government. Several modem authorities question this belief 
but concede that the Greeks showed great skill in adapting the gridiron plan to 
different sites.^ 

When the Romans conquered all the Greek cities and much of the surround¬ 
ing Oriental, barbarian world, the city-state ceased to be the highest organiza¬ 
tion anywhere. A Roman poet, in fact, boasted that Rome itself had made all 
the world into one city. But the Roman empire was actually an aggregate of 
cities with their dependent territories. In spite of her supremacy, Rome upheld 
the civic spirit in the provinces.* St. Paul was a Roman citizen, and at the same 
time, he was also proud of being a citizen of no mean city, Tarsus in Cilicia. 

Biblical Cities 

The ancient Greek and Roman ideal of the city as the highest form of 
human organization combined with the conception of the Hebrews. Although 
the city was also the focus of Jewish tradition, it was not a politically-dominant 
community, except in the legendary times of David. It was rather a reli^ous 
center, a Holy City, unique Jerusalem, “the city of our solemnities.” Thus the 
heaven of the early Christians was a city, and the New Testament ends by 
describing it as an architectural dream. 

When the Roman Empire was falling, St. Augustine, the inheritor of both 
the Greek philosophy and the Christian religion, contrasted the two approaches 
in his great book, De Civitate Dei (The City of God), finished in a.d. 426. By 
that time, the ancient ideal of the city was disappearing. Indeed, the linea¬ 
ments of a city can no longer be traced in Augustine’s book. Even the title only 
repeats a phrase of Marcus Aurelius who used it in spite of being a ruler of 
many cities and a cosmopolitan Stoic.* 

Cities As Organs of the Great Society 
More Recent Cities 

After Augustine’s time, long centuries followed during which cities fell into 
ruins. Later still, towns grew up again in an almost wholly rural society. M^y 
of them clustered around the cathedrals of a universal church. The Dutch city 
of Utrecht, for instance, was planned with the cathedral at the center. Four 
main streets ran in the form of a cross from the cathedral, and a church was 
placed at the far end of each street. But no distinctive medieval or Christian 
plan was widely adopted; where a plan did exist, it was usually rectan^ar. 

As more centuries passed, new worlds were discovered and men’s horizons 
widened. Sir Thomas More’s Utopia (1516) and Francis Bacon’s New 
(1627) were not cities but distant islands. The city ceased to be an organism; it 
was no longer the highest form of human organization. It became “primarily 
an organ of civilization”—a component of a large and growing society.* 

Nevertheless, the city sometimes served as the shape in which theorists could 
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embody their aspirations. It was still a token that could be comprehended in a 
single glance of the imagination, and schemes of reform often used this sym¬ 
bolism. Geometrical street planning, for example, was one of the characteristic 
ideas of the Renaissance. A Swiss jurist, Hippolytus a Collibus, who was bom 
in 1561 and wrote a book, De Incrementis Urbium, praised the Italian cities 
of Sabloneta and Bozzolo for conforming to a geometrical design.® The plan 
also suited the mathematically-minded seventeenth century as we can see in 
Philadelphia or Mannheim, or at Noto in Sicily which was rebuilt on a new 
site after being destroyed in an earthquake in 1693. There is a trace of it in the 
ideal commonwealth, Civiias Solis (The City of the Sun), written in 1643 by 
the Italian philosopher, Tommaso Campanella. 


Another intellectual fashion of the times was a search for an ordered system 
of umversal knowledge. In 1619, the German Protestant theologian and satiri¬ 
cal writer, Johann Valentin Andrea, set out his program for the system in a 
descripUon of the city of Christianopolis.’ By then, however, the links between 
political theory and practical city plarming were very tenuous. Both Campa¬ 
nella and /^idrea knew nothing about surveying or public utilities; the engi- 
fleers were infloceot of HelJenic influences. 

™P^««ive than significant that the city metaphor persisted as it 
did. iMthough an excellent book by an American scholar was called The Heav¬ 
enly City o the Eighteenth Century Philosophers^ the Utle was intentionaUy 
paradoxical. Little remained of the urban component—even less than there 
was for Walt Whitman in 1855 when he wrote: 


^ of^Ae Tarth^'^ ^ the whole of 

I dream'd that was the new city of Friends . . .» 


ab^t city-states, therefore, was not to our thought 

insphatior STe states. Apart from an occasional flash of 
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While the city is an organ of the great society, it is also an organ of a demo¬ 
cratic society. The citizens are no longer a small minority like the slave-owning 
Athenians. The good life must be offered to everyone who can make any kind 
of livelihood, and the number of breadwinners is greater than ever before. Our 
planning, therefore, must provide for the mechanized production line, the 
mass relaxations of the baseball stadium and the concert hall, the mass^o- 
duced furniture in prefabricated buildings, and the thousands of architec- 
turally-identical homes. How, then, can the visible city still be a real entity? 
How can it give breathing space, let alone elbow room, for individuality, crea¬ 
tive thought, or ima^ation? 

Less Than Ideal Cities 

No easy answer can be learned from the blotted record of the general history 
of cities. For many of them were less than ideal. Some served to dominate or 
defend; others to trap or debase. Cities like Paris (as Baron Haussmann re¬ 
modelled it for Napoleon III) or Khartoum (as laid out like the town of 
Omdurman, opposite it on the west bank of the Nile) were designed to domi¬ 
nate rather than defend. Thus the ancient Greek historian, Polybius, comment¬ 
ing on the function of citadels, noted that they “are regarded as contributing 
greatly to the security of the cities in which they stand, and to the protection of 
their freedom; but they often turn out to be the origin of slavery and indis¬ 
putable misfortunes.”^® 

But instead of being a refuge, the city may be a trap. We have seen the exo¬ 
dus from the doomed cities of 1940 and we feel the uneasiness of the threatened 
cities of 1954. Even when the city has not given way before the assault, it has 
often been something to defend rather than a defense. There have been tragic 
cities from Troy to Warsaw. And there have been cities to be looted in poetry 
and story-telling, for Homer as for the Icelandic skalds or the biographers of 
Sir Francis Drake. 

Again, there is a horror of the city as a place to be abhorred, not idealized. 
The protest against the city began long before the industrial revolution when 
towns grew up which William Cobbett and William Morris hated—the ten¬ 
tacle-like cities of the Belgian poet, Verhaeren.” When William Cowper, with 
his eighteenth-century feeling for nature, wrote that God made the country but 
man made the town, he was only echoing a Roman writer on agricultural tech¬ 
nique.^^ The early Christian monks who retired to the Syrian and Libyan 
deserts were not merely seeking solitude. They were consciously repudiating 
the tradition of city life.*® This aversion might be traced back to the beginning 
of towns. It is epitomized by the escape of Lot from the cities of the plain. 

Idealized Cities 

Despite the many less-than-ideal cities, there have also been numerous ideal 
cities. Of course, none has ever been perfect. In the world as we understand it, 
the ideal cannot be static. We are not designing a city which shall always 
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remain the same, but a changing and living community in which inventive men 
can reach towards perfection. 

There are many ways in which the ideal comes into being. One is by the 
process of idealizing something, such as a city, which already exists. Take, for 
instance, an English city which has been celebrated over the centuries for its 
beautiful rivers and streets, spires, gardens, and old stone quadrangles, its 
chimes and choirs. It has been idealized over and over. In poetry prose and 
conversation, it has been credited with fictitious wonders, and its blemishes 
slums, prison, and gasworks have been forgotten. Among the volumes of its 
praises, we encounter something deeper than mere response to beauty, an- 
Uquity, or mtellect. We find something that we call worship 

.. 'he feelings of a ,oung man who 

had only heard about this city and had seen it but dimly in the distance Yet he 
resolved to come and share in its life. “It had been the yearning of his heart to 
find something to anchor on, to cling to-for some place which he could caU 

mu"^ f , "> ""gedy. there was never any dis- 

tUusion for Jude Fawley. For him, Oxford remained his ideal city 

Uof “Vh^ been idealized? What makes it kindle the imagina- 
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provides satisfactions which cannot be found elsewhere. By Uving together in 
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the Grand Canal and the Piazza as subjects which were beautiful in them¬ 
selves, even when used as backgrounds for figures or processions. Medieval 
miniaturists in the Netherlands and glass painters in England had carefully 
studied the huddled roofs and gables of their towns. 

The response to the beauty of a city, however, is not simple. For this 
beauty is viewed, consciously or unconsciously, as symbolic. To look at the 
walls, gates, and towers is to see the outward and visible expression of civic 
achievement. Many famous cities have been intentionally designed to intensify 
the sense of community. What Sir Christopher Wren wrote from a national 
point of view is even more true from a municipal point of view: “Architecture 
has its political use; publick buildings being the ornament of a country; it es¬ 
tablishes a nation, draws people and commerce; makes the people love their 
native country, which passion is the original of all great actions in a common¬ 
wealth.”^® 

So the city halls of the old German, Dutch, and Flemish cities, with their 
ancillary weigh-houses, piece-halls, and gate-towers, were not bare functional 
buildings but monuments of civic pride. Today, the proudest of them all, the 
town hall of Amsterdam, has become a royal residence. Nothing could give 
such an overwhelming impression of the wealth and power of the city as the 
central hall of this building, built with freestone from Scotland and ornamented 
with Carrara marble, rising to a height of one himdred feet. It was always open 
to the public. Through it, the citizens passed to and fro on their business with 
the offices and law courts. There were the great burgomasters whose courage 
and resource saved the city from foreign invaders; there were the financiers 
who granted or refused the petitions of emperors and kings; there was Rem¬ 
brandt, at one time planning his great mural paintings which were never com¬ 
pleted, at another time finding his way to the commissioners in bankruptcy. 
High overhead, a dial showed the direction of the wind, reminding everyone of 
the sails in the harbour outside and the world-wide commerce over which their 
city ruled. 

The Ideal City and Its Citizens 

Old Amsterdam and New Amsterdam on Manhattan Island are separated by 
three centuries of history. But the steel and concrete of our ideal city must still 
symbolize the common enterprise in which the inhabitants stand or fall to¬ 
gether. 

Among the city’s population, there are generally three attitudes of mind. 
Some of the citizens are active in the city’s behalf. They feel responsibility for 
it and consciously serve its administrative, business, or cultural life. They are 
the decision-makers and the artists, writers, thinkers, and educators which 
strive to make their wares available to all. 

Next come the people who participate less positively but still feel a pride and 
joy in their citizenship. Although self-seekers as well as idealists exist in both 
groups, the fortunes of the city hinge on the relation of the two groups to a 
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third. This group is composed of people who merely live in, but not for or by, 
the city and who turn to their own private gain or loss whatever the city prof¬ 
fers to them. The test of city planning in the future is whether or not it can 
convert the third group to the convictions of the other nvo. 

For the appeal of city planning is no longer to the few. Its instruments in¬ 
clude more than city haUs and other governmental buddings devoted to limited 
kinds of public business. They also comprise the airports, railway terminals, 
hotels, theaters, shops, and other buildings where people come and go. If these 
structures are appropriately designed, the weU-govemed city will stand in men’s 
minds as something stable in the whirlpool. Its individuality can become an 
anchorage for men’s individualities within it. 

But while we must build for crowds, we must also build so that the in¬ 
dividual can hold out against the crowd. Already the modem city displays in 
museums and galleries its works of art—wonders which once belonged to the 
decor of exceptional socieUes, but now enhance the Uves of all who enter. 
Such buildings, and the institutions within them, are ramparts of our civUiza- 
tion. Long may they contribute toward planning our ideal cities not as aggre- 

ptes of production umts and habitaUon units but as the glory and deUg^of 
free men and women. ** 
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Commentaries 

By Steen EUer Rasmussen, Royal Academy of Fine Arts, Copenhagen 


To se^ch for the ideal city today is useless. For aU cities are different. Each 
one has Its own spint, its own problems, and its own pattern of life. As lone 
as the city lives, these aspects continue to change. Thus to look for the ided 

cnnrLn? ^ seriously detrimental. In fact, the 

concept IS obsolete; there is no such thing. 

Ideal Renaissance Cities 
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of which Wren became a member. The committee eventually rejected Wren’s 
plan. Its action may well have marked the beginning of modem city planning. 

Modern City Planning 

Today, any concept of the ideal city is wrong, because the town planner 
must meet his problems without any sort of prejudice about how a city should 
look. The good city planner is not a quick artist who can design a plan for 
a metropolis in three or four days. He is more like a doctor or educator who 
studies human beings and finds out how to guide their development. 

The great educator, for example, does not decide in advance that man must 
be so and so. Instead, he helps each person he works with to utilize his special 
faculties in a natural way. If the city planner comes with preconceived ideas 
about how a city ought to be, he may be hindered from properly developing 
the special qualities and possibilities in each case. 

The old city had a conceivable form with clear contours and skyline. Its 
dominant monuments were the church and the castle. The modem city, on the 
other hand, has none of these features. All attempts to give it monumental 
artistic effects are against the nature of contemporary urban life. The modem 
city must express a community spirit which is not subject to the same domi¬ 
nating factors as the old city of absolute monarchy. 

The old city was determined by rigid laws pertaining to the outline of its 
fortifications. The modem city is determined by flexible laws of its interior 
life. Unlike geometrical rules, these laws are not universal. They vary from 
place to place. What is right in one place may be wrong in another. TTie city 
plan, consequently, is not a finished product. It is rather a long-term working 
program which allows for all sorts of changes. 

In our times, the goal of city planners is to create a physical environment 
in which the individual can develop himself in the best way, and can benefit 
the most from being a member of the community. How can this be done if 
the planner has no recipe for an ideal city? The answer is that the modem city 
should not be the result of a philosophical construction, but of deep studies 
of empirical experiments. 

Today, both art and science are more experimental than ever, and city plan¬ 
ning is an art as well as a science. Sometimes it is carried out by two different 
teams working together. One group may execute nothing but civic survey work. 
Its research then forms the basis of the creative planning done by the second 
group. As the work proceeds, the planners instruct the surveyors what to look 
for. These instructions are expressed in terms of hypotheses rather than ideali¬ 
zations. The results of the survey are used to modify the planners’ hypotheses, 
and the process is repeated until a suitable plan has evolved. 

Consequently, the modern city planner has become an experimenter. His 
laboratory is the whole world with all its cities. Each new plan he draws up 
should attempt to remedy mistakes and failures in existing cities. In this sense, 
the Englishman, Ebenezer Howard, made an important contribution to town 
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planning. It may be said that his scheme for a garden city was an ideal plan • 
But it was not rigid or fixed. Howard wanted to have his ideas adopted so that 
he could watch how people developed when they were given new opportimities 

His aim was to construct only one garden city as an experiment and then study 
the results and profit from them. ^ 

Unfortunately, Howard's ideas have occasionaUy been adopted as some- 
thmg complete and finished. In fact, they have been proclaimed as a cure-all 
for the ills of society. Long before they were carefully analyzed, the concep¬ 
tions of a man who believed in freedom and individuaUty were standardized 
into a specific system unsuited to the needs of modem urban life. 

Our present duty is not to propagandize any single idea, but to analyze the 
resiUts of many experiments and leam from them. To assist us. we have 
methods of studymg towns which never existed in Ebenezer Howard’s time 
No longer should planmng be the work of one man or the efforts of one 

SnceT' * endeavors of many professions and many 

From a world of fixed ideas of ideal cities, therefore, we have come out 
For A criticism is expedient to further progress 

and the fr« u^re^f" right to knowledge 
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seeking for a generalized physical form that would, in theory at least, best 
satisfy our necessities in terms of modem conditions of urban development? 

The answer is yes. It is absolutely necessary to develop images of the 
present-day ideal city. We need a great many images competing with each 
other for public interest and support. 

Large-Scale Operations and Public Decisions 

Experience during the last twenty years underlines the need for ideal images. 
The reasons for public housing, slum clearance, rational design, and efficient 
building methods are as valid now as they ever were. But how have these 
things fared without the guidance of ideals? 

Despite some progress in each field, there are great barrack blocks of public 
housing which are all too often managed like an old-fashioned orphan asylum 
or mental institution. There are vast suburban Federal Housing Administra¬ 
tion projects with thousands of identical boxes for families who are equally 
identical in age, income, and race. (In the proud name of neighborhood plan¬ 
ning, the developments are frequently set out in military order in random 
fields quite unrelated to anything else.) There are also expensive slum clear¬ 
ance and redevelopment projects, apparently adding to the congestion and 
sharpening the race relations problem which is more crucial in the great society 
than the matter of physical obsolescence. 

In short, we have been learning to build for crowds. This was a necessary 
step. Yet we seem to be farther than ever from building for individuals with 
their variety of habits, desires, and characteristics. 

Unfortunately, there is no simple way to build for the individual. The solu¬ 
tion does not lie in passing the responsibility for environmental planning back 
to the consumers to handle as they see fit. For the tools that shape modem 
cities are not scaled to their hands. With all our resources, we can provide 
tailor-made houses in the modem city only for the fortunate few who can 
afford them. 

In fact, machinery for building homes and cities has been revolutionized 
during the past twenty years by two comparatively new factors that now 
dominate the whole process. One is large-scale operations in terms of vast 
housing projects built all at once; huge redevelopment sites, supermarkets, 
and tremendous networks of highways; transport and utilities interlacing whole 
regions; and rules and regulations that blanket the city, the state, and even 
the nation with standards of every description. 

The other is the fact that most of the important decisions about the nature 
of large-scale developments are now publicly made. And public decisions are 
quite different from the mechanics of the private market. Theoretically, at 
least, the private market provides some automatic adjustment of supply and 
demand. Public decisions, on the other hand, must be based primarily on con¬ 
scious public policy and purpose. 

The factors of large-scale developments and public decisions work against 
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the individual citizen so that he must usually take whatever he gets by way 

of a physical environment. However, to the extent that he loses the power of 

determination as a consumer, his potential importance as a voter increases. 

For public decisions are supposed to be his own decisions. But unless he and 

the other citizens can decide ahead of time what they want £ind then can 

develop the necessary policies, his role as a voter will not be very important 
either. ^ ’ 

Consequently, there must be some more effective process than there now is 

for helpmg citizens to decide for themselves about the kind of city they want. 

Once that is done, they can give suitable instructions to their official repre- 
sentatives and employees. ^ 

Public Understanding and Debate 

The difference between the modem metropohs and the older town is in 
some ways analogous to the difference between a modem factory and a handi¬ 
craft operation. In the latter, it was possible to proceed without a set of exact 
chawmgs-whether the general purpose was a shoe or a cathedrJlbecause 
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What is missing is public understanding and debate of the big alternatives. 
In the long run, the issues will undoubtedly have to be compromised in many 
ways. But before that can be done in any responsible way, they should be 
publicly posed, with all their long-term implications for family life, business 
enterprise, social relations, cultural progress, and governmental structure, 
spread out in the open. 

Moreover, the lack of this step tends to keep city planning feeble and in¬ 
effective in our nation despite all the money and talent devoted to it. For even 
if the planners do happen to hit on the right answer, who understands it well 
enough to back them up? Controversy will rage over certain concrete aspects 
of the plan that have immediate meaning to one set of interests or another, 
and the over-all issues will be lost. 

In our time, the big alternative confronting modem cities is centralization 
versus some form of decentralization. Although the forces favoring some form 
of sub-centralization in large metropolitan areas appear to be overwhelming, 
there are many potential advantages and disadvantages that must be balanced. 
In doing so, important decisions have to be taken. They are more likely to be 
responsibly made if the alternatives are posed in concrete and even dramatic 
form, designed to stimulate rather than inhibit debate. 

That is why we need definite concepts of the ideal city—its size, shape, 
and socio-economic structure. Not one but several plans are needed in active 
competition, each presenting the case for a given pattern and the price that 
must be paid for it. None of these abstract schemes, of course, will ever be 
built exactly. Compromises must be made. But what is built will profit by the 
fact that the extreme alternatives have been clarified. 

In one country, at least, the alternatives of centralization and decentraliza¬ 
tion have been publicly debated. They have been discussed in terms of the 
Utopias of Ebenezer Howard and Lewis Mumford on the one hand, and in 
terms of the sophisticated modem architect’s longing for technocratic urbanity 
on the other. It is no accident that Great Britain also has the most advanced 
and positive planning legislation and the best informed citizenry about plan¬ 
ning problems and possibilities. 

Would that other regions of the world in the process of rapid urbanization 
might turn up a similar array of ardent and battling Utopians to inform the 
citizens of the big decisions that still lie ahead. 

By Charles Abrams, Professor of Housing, New School for Social Research, 
New York 

In recent times, the ideal city has been the function mainly of four factors, 
illusion, amortization, pace, and law. In speaking of the modem ideal city, 
this commentary will deal not with the world of Plato or the Utopians, nor 
with the housers and planners, but with the realities of today, their facts, and 
their present dangers. 
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Conditioning Factors in the Modern Ideal City 

The factor of illusion existed in the Utopias of yesterday as it does in the 
United States now. It may imply less a realization of the ideal than an idealiza¬ 
tion of the real. For example, access to home ownership may be essential in 
an ideal city. Yet an analysis may show that it is not home ownership at aU. 
In Plato’s ideal city, the citizens used the words “mine” and “not mine” inter¬ 
changeably for the same objects of properly. This situation may be equaUy 

descnpuve of a Federal Housing Administration equity in a home at the 
present time. 

Planning, architecture, and the ideal city are aU conditioned by amortization 
tThst “ 
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rooms, or motels. In the United States, the end of the war saw us cast our 
swords into T-squares, and as any tourist may observe, our plans have changed 
from total mobilization to total motelization. 

The planner would hardly call this transience ideal. Yet escape may be 
essential to many people, now that the automobile and easy transportation 
offer it to them. Escape must be possible from the planned city and the ideal 
city. It may be more than accident that a planned community like Boulder 
City has not thrived, while eleven miles away the wicked city of Las Vegas 
has boomed though it has had no industries except dice, divorce, and dissipa¬ 
tion—a far cry from Savonarola’s perfect state of purity, sobriety, and justice. 

Between 1940 and 1954, three million Negroes moved between non-con- 
tiguous states. They did so not because they were dispossessed but because 
they saw the slums of the cities as their utopias, just as the immigrant had 
envisioned them in the nineteen hundred and twenties. The same thing holds 
true with the Puerto Ricans from their hard-pressed little island, and with 
the Mexicans who wade across the Rio Grande. Perhaps there can be no 
ideal city. For as long as man strives, the ideal of one will remain the frustra¬ 
tion of another. 

The ideal in a mobile age can exist only in a society of comparisons—of 
good, bad, and better environments, of new ideals to seek and discarded ones 
to flee from. To the New Yorker, the ideal city may be in Connecticut; to 
the Puerto Rican it may be the environs of Columbia University. In the long 
run, the ideal city will not be a city of spires but of frontiers. And not until 
all frontiers are open will the ideal be within reach. For it can never be the 
ideal of the few or of the excluders against the excluded. 

The fourth factor is law. The fulfillment of the ideal must depend upon 
the scope of power. Legal powers to plan the city have been expanded in recent 
years to such an extent that ample power exists to plan the ideal city. By 
fathoming the mysteries of fiscal policy, funds have become available to plan 
many ideal cities. 

But although we have learned the new uses of physical power and curbed 
its excesses, we have not yet learned how to harness poUtical power. The 
nineteenth century saw government impose upon the individual duties and 
obligations as well as rights. But in the twentieth century, the frontier of the 
seeker after the ideal may consist of imposing duties upon government and 
rehamessing it to the principles of justice and fair dealing. 

For who can fail to see that the ideal of a welfare state may also be turned 
into a business-welfare state where general welfare becomes the residuum of 
special interests? In this state, the rank and file are only tertiary beneficiaries; 
the power plant of government becomes the tool of little private governments, 
each implemented by reinforcements of public power and purse; the rights of 
minorities are obliterated and other rights are remolded to suit the aesthetic 
tastes of local majorities; the civil service is sterilized by fear and the govern¬ 
ment is subordinated from the roles of umpire between competing interests 
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and trustee of constituUonal morality to become the pawn of dominant groups. 

Ideals are dangerous in the presence of power. They can spark the quest 
for freedom or smother it under the weight of tyranny. Even the planner’s 
tools have been perverted at one time or another into instruments for oppress¬ 
ing minorities. Zoning has been turned into racial zoning; residential covenants 
into restrictive covenants; urban redevelopment and slum clearance into de¬ 
vices for evicting minorities; the greenbelt into a device to separate the black 
belt frorn the white belt. The powers of taxation, eminent domain, and police 
have aU been used now and then to support biases and interests of local tyran¬ 
nical majorities. In a world increasingly conscious of caste and status, the 
democratic ideal may degenerate into the ideal of a hierarchy. 

This is riot a new process. In the Prussian absolutist state, the phUosophers 
soon found that idealism became the exponent of absolutism. By the same 
token, we must be careful that the ideal city does not become little more than 
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2 md beautiful, we have not yet learned the uses and abuses of power. Here 
lies a new frontier out of which the architect’s dreams can be carved. Within it, 
the ideal can be won with freedom, or freedom can be lost. 


By John E. Burchard,* Dean of Humanities and Social Studies, Massachu¬ 
setts Institute of Technology 

Few people would define a city as ideal even if it managed to handle only 
one of its problems ideally. Professor Florence would not call a city ideal 
just because it offered short transport and communication to consumers with¬ 
out congestion, or higher wages without higher living costs. Although every 
ideal city must be an eflicient production and distribution center, economic 
perfection alone is not sufficient. 

Nor would many of us claim that a city was ideal merely because all the 
citizens believed in a single faith, or because every inhabitant had a warm, 
safe, private bed at night and a small patch of grass and sun by day. It would 
not be enough for the city to lie free from the danger of bombing, or to wear 
architectural diamonds on its avenues. 

Yet a definition of the ideal city must be attempted. As a first approxima¬ 
tion, we can state one necessary condition: the city must maximize its inherent 
advantages and minimize its inherent disadvantages. 

Some Inherent Advantages of the City 

The city is the only place where true diversity can thrive and where speciali¬ 
zation can reach its apogee. It is the only place of multiple habitation where 
anyone who wants to be private can be alone. The opportunity for social 
mobility is unique to the city. It is the only place from which the waves of 
change must ultimately reach the country. 

If diversity is essential to the healthy growth of a society, then a social 

institution which promotes diversity must be an admirable one. And, of course, 

great diversity in occupation and taste is found only in a big city. Only a large 

population can make it statistically possible to render or enjoy a service which 

is not generally demanded. 

% 

Diversity naturally leads to specialization. Mr. Young has pointed out that 
the rapid growth of the professions has been associated mainly with the growth 
of urban civilizations. Professor Florence noted that scientific research is con¬ 
centrated in cities. Professor Hill remarked that modem medicine would have 
advanced far more slowly had men lived only in small, isolated communities. 

Today a large research enterprise may be decentralized, but not without 
some risk. For one of the problems of specialization is to keep the boundaries 
green, and here interspecialist interchange is essential. So Mr. Young indicated 
that the metropolis offers a better chance for interprofessional collaboration. 

* Editor’s abridgement of a manuscript read by John E. Burchard at the last 
session of the First Bicentennial Conference. 
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Since no single specialist knows what everyone else is doing, he can keep in 
touch only by being near others and talking with them. Only by this process 
can professional provincialism be reduced. 

Specialization is good for the beneficiaries as well as the practitioners. Mr. 
Young recalled the words of Mr. Justice Holmes that “more complex and 
intense inteUectual efforts mean a fuller and richer life” for the individuals 
concerned. 

The same richer life is possible for the individual in the city because he 

can have some privacy. Professor Folliet discussed religious matters. But he 

might have been talking about anything else when he related how hard it was 

for individuals in rural communities to adhere to a strange sect. By thus 

sing^g themselves out, they were exposed to animosity or disdain, or at least 

to the laughter of the majority. Anyone who has lived in villages knows the 

effect which FoUiel desenbes of the incessant and often jealous surveillance 

y neighbors, the fear of what will be said, and the expressed or tacit ini- 

perauves of a convenUonal opinion which force individuals into a semblance 
or regularity, 

There is no need to plead a case for social mobility. Professor Chevalier 

mobfn^ ^ ^ “ ‘''**®*' Moreover, social 

Txte^sive agglomeration becomes more 

the^cLtl encouragement of diversity, 

the increase of specialization, the cross-fertilization of specialists the chance 

Th7id'’T-^^ off-the-beat originality, and the opportunil^. for soc’ial mobility 
The Ideal city must maximize aU these opportunities. mooility. 

Some Inherent Disadvantages of the City 

He found that urbanization is nm i matters may be changing, 

urban states are not inevitably doomed depopulation; 

ing in the city. The rJative Van^ of' 
nomic Class has ma.=riairtaX“/ 

coarse, since ,he young are ^ro^f b„, ^ 

all the time, troublesome geriatric ouestin Pc°P'c arc getting older 

frequency. ® w .11 be raised with increasing 

Novelists like Dickens, Zola, and Sue gave dte city a lurid label of crimi- 
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nality and immorality which it has lived down with difficulty. Since the city 
naturally develops every specialty, urban immorality is likely to be first-class. 
But the writers in this book have been most reluctant to impute to the city 
an immoraUty greater than that of the country. At most, they have tended to 
say with Professor Chevalier that the immorality of the city was different. 

Much the same things were said about faith. Whatever the historical situa¬ 
tion may have been. Professor Folliet noted that the cities, and not the rural 
districts, have fostered many recrudescences of Catholic faith, notably in the 
new movements of social action. 

Even crime was not accepted as prima facie a product of the city. Pro¬ 
fessor Chevalier thought it was more a function of the rate of growth of a city 
than of absolute size, and would change from time to time with the city. Thus, 
on the whole, the city was not found to be inherently pathological. 

Yet the impression still exists that the country is a little bit quieter and 
cleaner and a little less dangerous than the city. A person is more likely to be 
mugged in New York City’s Central Park than on the common of the small 
New England town. So even if the evidence is encouraging, it is apparent that 
the city can do a great deal to improve its record with respect to physical and 
moral health. 

Defects of a more troublesome sort pertain to the anonymity of the city. 
The very quality which provides desirable privacy may also encourage political 
or social apathy. Sir George Clark pointed out that the test of city planning 
is whether it can convert a very large group of city dwellers to a concern with 
anything beyond their own selfish ends. Mr. Young was skeptical as to whether 
planned neighborhoods would solve this problem, or even provide anything 
more than physical community. He suggested that propinquity in living, buy¬ 
ing, and recreation may not be enough to counteract the forces of the metrop¬ 
olis. Indeed, Mr. Young added that it is far from certain that the forces of 
the metropolis need counteracting in the interest of citizen satisfactions. 

A more subtle kind of remoteness occurs because the city is estranged from 
nature. Professor Casserley showed how urban bakers begin to believe that 
bread is baked because they want to bake it and not because people want to 
eat it. He also indicated that although the city enormously influences the 
country, the country can do without the city whereas the city cannot do with¬ 
out the country. 

This lack of reality is indirectly related to the vulnerability of the city, 
especially in the face of nuclear bombs. Apparently, our fear of war is not 
overwhelming. For Professor Hill stood squarely against decentralization when 
he said: “It would be the greatest disaster to the world of learning and dis¬ 
covery if the threat of war caused the great metropolitan centers to dissipate 
their resources of men and knowledge and abandon their intellectual function 
in the world. It were better surely to take the risk.” 

This strikes a responsive note, because the city has always been vulnerable. 
It is vulnerable, for example, to tugboat captains who want to strike. It is 
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vulnerable to two unions who want to control a waterfront. It is vulnerable 
to other kinds of people with power, not all labor or political. 

But in time of social and civic collapse, it is the rough rural life which 
persists and displays survival power. Professor Casserley added that “finan- 
ciaUy and politically the great city is indeed powerful. Economically and 
sociologically it is a delicate and fragile thing.” No amount of practical de¬ 
centralization can spare our culture if everyone feels that the use of atomic 
bombs is not a very bad thing on the whole. Under such circumstances, it 
would be better for the city to play its role proudly to the end rather than’ to 
decentralize in the time remaining before another war begins. Indeed, in play¬ 
ing it, there is a better chance for a change of heart and hence of true survival. 


The Need for Beauty 

The ideal city will do what it reasonably can to reduce its vulnerability, to 

mcrease its contact with nature, and to improve its chances for moral and 

physical health, so long as these improvements do not stop it from being a 

host to diversity, specialization, privacy, and social mobility, which are its 
only justifications. 

All those t^gs are necessary. But after all that has happened, the city still 
may not be i^deal. People are not always happy just because the city is eco¬ 
nomically efficient or morally strong. ActuaUy, the ideal city must also be a 
happy, beau^ul and unsuspicious place. There ought to be a good deal of 

v^; ^at sh^wsl 

Sir George aark asserted that one element in the praiseworthiness of the 
city IS sheer physical beauty. But he should have gone even farth^l^or beamy 
s m indispensable element. While it alone cannot solve aU the problems S 
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through Paris. This may not always be the healthiest situation. Yet it prevails 
nearly everywhere. Even in the United States, which may be too big to have 
a single metropolis like Paris or London, the same thing tends to occur. In 
many ways, New York is the clearinghouse for the rest of the country. 

Individuality 

In searching for an ideal city, we run one great modem risk. It is the decay 
of individuality. Unfortunately, the periphery of San Francisco is be^nning to 
look more and more like the suburbs of Los Angeles or Sydney or Chicago or 
Detroit. As this process goes on, San Francisco and every other glorious city 
may lose its character save as a matter of historical nostalgia. 

For as we solve problems of vulnerability, congestion, and all the rest, we 
are likely to use one solution which has worked in one place and apply it at 
home as the easiest thing to do. Universal solutions for urban problems pre¬ 
sumably do not exist. But if they do and if we apply them, we may as well 
cease the search for the ideal city; it will no longer have a chance to be found. 
Our real problem, then, is not to turn Detroit and Los Angeles into Boston and 
San Francisco, but to prevent Boston and San Francisco from becoming 
Detroit and Los Angeles. 

Obviously, we need something between the laissez faire which produced 
more Birminghams than Edinburghs and the utter planning which will in¬ 
evitably produce one kind of a bureaucratic city. Lord Bryce once said in quite 
a different connection, “A man in crisis in his life can never nerve himself to 
action or comfort himself under a stroke of fate by reflecting that the angles at 
the base of an isosceles triangle are equal.” So it is for a city. 

In solving our problems, we must steer a steady course lest we fail to re¬ 
discover the Oxford described by Sir George Clark in quoting Thomas Hardy: 
”It had been the yearning of his heart to find something to anchor on, to cling 
to—for some place which he could call admirable.” 

Freedom 

Finally, we must remind ourselves that a city must be free to be ideal. Paris 
was not ideal in 1793 or in 1940. No city is ideal where the citizens hide in 
comers, tremble before the fear of the anonymous denouncer, or look at each 
other in suspicion. All the other desirable qualities might reside in Buenos 
Aires, Madrid, Peking, Moscow or Prague. Yet suspicion residing there 
destroys the ideal. This also could happen in New York. 
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^encan Institute of Planners, 258 
Amortization, 263, 373 

^sterdam (city), 23, 364, 373 
Ancient societies, 5 
Anonymity, 344, 345 
evils of, 344 
impersonality and, 44 
pseudo-intellectualism, 344 
Anxiety, 273 

ApaAy, political and social, 378 

wchitecture, 270, 361 

SYs 265 

Atom bomb, 261 , 274, 379 

Atonuc age, 373 
Atomic energy, 251, 256 


Bachelors, 31 

Bacteriological warfare, 259 
Bar associations, 307 
Barbarism, 9 
Barrows v. Jackson. 189 
Beauty of cities. 342, 357, 363, 379 
Behavior sciences, 290, 300 
Biblical cities. 360 
Bill of Rights, 60 
Biological controls. 254 
Biological inequality, 34, 35 
Biological viewpoint, 261, 269 
Biotechnic age, 261 
Birth control, 21 

illegitimate, 26, 30 
Birth rate, 21 ff.. 122 
suburban, 273 
Births and deaths, 122 
Buildings 

codes. 166 
standards, 225 
steel-frame, 270 


Camp versus city, 11 
Cardozo,c Benjamin^ Nathan. 

Case study, 301* 

Catholicism. 317 ff, 378 

alliance with peasantry, 322 
lay movement. 328 
practices, France. 321 ff 
Center of essential activities, 58 
Central areas, 137 ff 

accessibility, 140-41, 146 
concentration of services, 142 
conveniences. 140-42 
customer relationship, 139 
dwertions from. 142 
disintegration unlikely, 146 
employee convenience, 139 
employment concentration, 142 
factional activities. 140 
future of, 143-47 
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Central areas— (Continued) 
location of clientele, 138 
Madison, Wisconsin, 143-45 
retailing fimction, 143-45 
walking distances, 144 
worth preserving, 147 
Central business districts, 154, 159 
future form, 159 
hierarchy of values, 157 
Centralization versus decentralization, 
372, 378 

Chambers of commerce, 271 
Characteristic functions of 
metropolitan areas, 110 ff 
New York, London, and Paris, 
111-15 

Checks and balances, 60 
Chemicals. 255, 257 
“Choice of the partner,” 31 
Christianity, 317, 319, 320 
antipathy, 326 
countp' life, 320 
established first in city, 342 
expansion of, 325 
peasant-like phenomenon, 319 
rural, 319 
western world, 319 
Citadels. 362 
Cities of God. 57, 357 
Citizen and barbarian, antithesis. 16 
Citizen boards. 55 
Citizens' responsibility, 55 
City government, 360, 371 
City-state, 361 
Civil liberties, 63, 67 
Civil service, 281 
Civilization, 5, 16-17 

duality with barbarism, 9 
natural law develcmment, 6 
Civilizing institutions, 63, 64 
Classes in city. 339 ff 
clash of, 339 
intelligentsia, 339 
new middle class, 344 
old middle class, 339 
professional class, 339 
spirituality of, 340-41 
working class, 339, 340 
Code of laws, 7 
Cohesion of functions, 139 
Collective psychology, 37 
Commercial real estate investor, 154 
“Commission plan,” 76 
Commissions, 55 
^mmon enterprise, 364 
Communal influence, 48 
Communication and transportation, 151, 
152, 251, 257, 266, 373 
See also Transportation 
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Communication function, 110-11 
Communism as a religion, 325 
Community Conservation Acts, 165, 
180 

Community organization, 41 
Community systems, 48 
Commuting, 95-96, 271 
human cost of, 96 
Compositions and trends, 19 
Comprehensive Zoning Ordinance, 1916 
(New York City), 69, 270 
Concentrated settlement, 41 
Concentration, 83, 101, 110, 118, 119, 
120 

efficiency of, 83 
international comparison, 121 
of industry, 93 
of people, 18 
principle of, 92 
problems of, 83 
reorientation, 120 
table of economic advantages and 
disadvantages, 90, 120 
versus decentralization, 270 
Condemnation, Excess, 220 
Confined industry, 92 
Congestion 

downtown, 136 
of industpr, 95 
Constitutionalism, 66-67, 78 
Contagion in urban centers, 28 
Conurbation, 98, 99, 119 
Conveyancing, 243 
Cooperation, interprofessional, 277 
Cooperative apartments, 166, 201 
Cooperative services. 69 
Costs of friction, 133, 134, 135, 136, 
137, 147 

“Council-manager plan,” 76 
Covenants, Restrictive, 188-89, 221 
Covenants running with the land, 186- 
87 

Crime, 26, 378 

rural, France, 30 
urban, France, 30 
Critical spirit, 348 
Cultural development, 48 
Custom, 166 

Death rates. See Mortality 
Decentralization, 58, 83. 119, 120, 130, 
132, 133 

industry and commerce, 130 
office activities, 132 
residential. 130 
retail facilities, 132, 137 
Deeds. 217 

in trust, 196 
restrictions, 153 
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Democracy and freedom, spiritual basis 
for, 353 

Democratic society, 362, 369 
Demographic analysis of mortality, 25 
Demographic behavior, 30 
Demographic differences, United States 
and Europe. 38 
Demographic evolution, 20 
Demographic research, 27 
Development areas (Britain), 120 
‘‘Deviant behavior,” 45 
Dirt. See Noise and Pollution 
Disadvantages of the city, 377 
Dispersion. 131, 133, 266, 271 
cost of, 154-55 
in warfare, 258-59 
of manufacturers, 43 
Distribution, 272 
cost of, 91-92 

Distribution of Industry Act of 1945 
(Britain). 120 
Distributism. 320 
Diversity, 376, 379 
Division of labor, 43. 272 

Ecological criterion, 86 
Economic efficiency, 83 ff 
Economic perfection. 376 
Economic tests, 91 
Education, 289 

professional. 294, 398-401 
interprofessional concern, 295 
university research in, 295 
purpose, 289, 294 
specializaUon, 289 
Effective thinking, discovery of, 349 
Emment^domain, 176. 185. 200, 219, 

Engineer and engineering, 269, 290, 
291, 292 

Entertainment function of the city. 111 
Equalization of costs, 15^57 
labor, 156 
land. 156 

transporUtion, 156 
Ethical ambivalence of city, 342—43 
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produces questioning, 347 
avoidance of, 347 

(housing). 223. 228 
pf^ Home Loan Bank System. 182 

^ 370°?73® ''‘^“‘"'straiion. 182, 

Federal system, 60 

Federalism, 67 

Fee titles, 200, 201, 243 


hertility. 19, 20. 23. 38 

Indianapolis, Indiana. 24 
Finance and business services function. 

no 

Fire protection, 70 
Focus of aspiration of city. 8 
Foods, 273 

production and processing, 42 
Form-creating forces, 265 
Formative factors. 41 
Fortifications, 367, 368 
Free services, 101-2 
Free society, 66, 67, 78 
Freedom, 375, 380 
and anarchy, 70 
of religion. 59 

French Revolution, 25, 26, 31 
Friction of space. 127. 132, 133. 147 
Frontier movements, 46 
Fuel. See Power supply 
Future interests, 219 

Garden cities, 357, 369 
General^^welfare, 177, 181, 203, 237, 

Geometrical design, 264, 269, 361 
Geriatrics, 377 
God. 345 

victory of. over citizen. 343 
Word of, 348 
Good life, 57 

Governmental corporations, 78 

181?^ New York Authority. 78, 

Governmental machinery and doctrines, 

O/* Do 

Governmental policies, 68 
Governmental research movement, 73- 

Govemmental techniques and nro- 

Gndu-on plan. 360 


Harmonic digression. 86 
Harmony of religions, 353 
Height and weight 

S^*^*^*"®** in France, 27-28 
^fj^O-year-old-men in France, 27. 

Helicopter, 271 
Heterogeneous marriages. 36 

functions, 116 
Hjerarchy of services, 115 
Hindu faith, 317 
Hinterland, 149-50. 379 
Hcta«, Wendell. Mr. JusUce. 

Holy aty, 360 ’ 

Home loaos» 183 
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Home Owners’ Loan Corporation, 182 
Home ownership, 132, 373 
Horses, 14, 373 
Households, unmarried, 31 
Housing, 165, 167 
conditions, 28 

federal aid and legislation, 182-83 
rent, 101 

state and local legislation, 183-85 
Housing Act of 1949, 223, 228, 238 
Howard, Ebenezer, 368, 372 
Human aspirations, 363 
Human behavior, indirect control of, 47 
Human economy, 9 
Human needs 

indifference to, 338 
self-sufficiency, 338 
Human organism. 262, 267 
Humanity, realization of, 79 
Hunter-fisher economy, 7 

Ideal cities, 357 ff, 363, 367, 370, 372 ff 
Ideal state, 359 
Idolatry, 333 ff 

alternative to religion, 333 
danger of, 334 
examples of, 334 
Illusion, 335, 337, 373 
Immigration, 26, 34, 37, 62, 101 
Immorality, 378 

Impersonality and anonymity, 44 
Income, 273 

attraction of high income, 101 
distribution of, 103 
equalizing of, 102 
increasing per head, 99 
of manufacturing employees, 101 
stabilization of, 97 

Income levels and equality, table, 100 
Individuality, 345 
Individuality of cities, 380 
Industrial civilization, 255 ff, 258, 259 
Industrial development, 30, 33 
Industrial establishments, 43 
Industrialism, 219 

and finance capitalism, 68 
Industry, colocalized, 99 

decentralization, 83, 120 
Inevitability of urban unit, 8 
Infection probability, 28 
Innovations in state and local govern¬ 
ment, 61 

Institut d’Hygi^ne, 27, 35 
Institut National d’Btudes D6mogra- 
phiques, 19, 24 
Insurable title, 192 ff, 243 
Insurance, Governmental, 182 
Integration among communities, 48 


Intellectual development, 28, 33 
of children, 29, 30 
Intellectual interests, 91, 119 
and size of city, 91 
Intellectual superiority, 28 
Interprofessional cooperation, 296, 297, 
298 

increasing, 296-97 
internal need, 297 
promoted by universities, 297-99 
requires research coordination, 296 
solutions, 312 

Interprofessional understanding, 299 
university contributions, 299 
instructional methods, 301-2 
research methods, 300, 301, 302 
Interspecialty incomprehensibility, 293 
Invention and creativity, 42 
Islam, 350-51 

congregational prayer encouraged, 

emphasis on unity of God, 350 
opposition to idol worship, 350 
threat to the city, 350 
urban phenomenon, 350 
Islamic religious life, modem, 350-51 
change in the impersonality of city 
life, 350 

observance at low ebb, 351 
Sufism,351 

Wahabi Puritanism, 351 
Western influences, 350 
Israel, 348 

Jewish faith, 317 

anti-religious, 326 
Hebrews, 360 
impact of large cities, 330 
rehgious practices, 321 
tradition, 360 

Jobs and services, adequacy of, 124 
variety of, 106 
Judicial review, 60 
Justice, 374 

Knowledge, 289 

advancement, 289 
shared responsibility, 289 
specialized, 290 

Labor output, 29 
Labor reservoir, 120 
Land, factor of production, 94 
Land economics, research in, 121 
Land transfer, 216 
contract, 217 
deed, 217 

recording systems, 217 
Land trusts, 196 
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Land use. 69, 125, 130, 133, 136, 138, 
140, 147, 151, 167, 214, 371 
allocation, 218 

amortization of non-confor min g 
uses, 224 

“convenience-desirability,” 140 
cost of acquisition, 129 
hierarchy of values, 157 
idealized arrangement. 129 
joint, 194, 197 
patterns of, 128 

planning and development, 213, 
215, 220 ff, 239 
process of adaptation, 136 
public. 128 
shifting of, 128 
total efficiency, 147 
urban redevelopment device, 147 
zoning ordinances. 129 
Land-use pattern, and central sites, 95 
travel to work, 95 
cost of in 3 British cities, table, 96 
Landlord and tenant, 166, 194-95, 217, 
244 

Law, 374 


art rather than science, 313 
not autonomous, 313 
Law reform. 165. 204, 236 
Lawyers. 290, 291, 300, 301 
Leases, 194-95. 217, 219 
long-term, 195, 218 
Least effort, law of, 86 
Lebensraum, 375 
Legal aid, 284, 285 
Legal institutions 

improvement, 312, 313 
umversity role, 313 
broad legal training, 313 
UDiversalist view, 313 
use of social sciences, 313 
Ugal measures, 163 ff 
Legal profession, 306 ff 
history, 306 
rebirth and revival, 307 
, . specialization, 308-9 
Leisure, 118 
Liberty, 63 
Libraries, public, 91 
Literary prophecy, 348, 349 
emergence of cities, 348 
Hebrew, 348 
urbanism, 349 

Living standards. 84. 117, llg 
Local government, 57. 58. 61 
Local home rule,” 75 
Localization of industry 93 07 c 
104. 120 ^ ^ 

Locallza&n^ 


Location of new metropolises, 158 
Location quotient, 94, 97, 123 

and employment in various indus¬ 
tries, 109-110 
Locational costs, 126 
Locational distribution, 125-26 
Locational pattern, 127 
Locomotion, 266 
Loneliness in city, 352 

aggravated by individualism, 352 
and fear, 352 

distinct from solitude of rural 
worker, 341 

interdependence of men, 352-53 
religion cannot replace, 341 

Love 

binds citizens together, 345 


McGhee v. Sipes, 189 
Malady of modern world, 353 
reason cannot overcome, 353 
spiritual. 353 
Manager plan, 76 

Man's relation to nature, illusion con¬ 
cerning, 335 

Man’s relation to his work, illusion con¬ 
cerning, 337 

Manufacturers, dispersion, 43 
Marketable title, 191, 243 
Mass communication media, 64 
Mass suggestibility, 345 
Mayor, office of, 73 
Medical education, 305-6 
atomism, 305 
counteraction, 306 
behavior sciences included, 306 
broad culture, 306 

Medical practice, group participation 
in, 304 

Medica^^sciences. 290, 291, 292, 300. 

advances in universities, 304 
organized schools. 304 
research-minded, 301 
Medical treatment, 260 
free. 284, 285 
Meditation, 352 

emphasized and encouraged. 352 
m places of worship, 352 
endows mind with steadiness of 
purpose, 352 
Mental illness. 268 
Metropolis, defined. 85-86. 252-53 

mSs.' 3" f 

Migrant populations, 325 

breakdown of morals. 326 
liberalism. 326 
spiritual life, 325 
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Migration from country to city, 36 
Milbank Memorial Fund, 24, 34 
Military attack, 258 
Mineral wealth, 92 
Minorities, 374 
Miracles, 345 
Moral authority of city, 8 
Moral characteristics, 30 
Morbidity and mortality rates, 26 
Morphogenetic agencies, 265 
Mortality, 19, 20, 22, 23. 25, 26, 29, 38 
buths and deaths, 122 
infant, 23, 251 
endogenous, 22 
exogenous, 22 
legitimate children, 23 
Mortgages, 217, 219 
Moslem faith, 317, 350 

apathy being overcome, 351 
gaining strength, 351 
observance of, 350, 351 

by westernized Moslem women, 
351 

revival in Turkey and Pakistan, 
351 

urbanism, 350 

Moslem intelligentsia, trend to faith and 
relipon, 351 

Mother of illusion, metropolis as, 335 ff 
Mother or central city, 346-47 
Mountain dwellers, 43 
Movements and organizations, 62 
Mutual aid, 272 

National Health Service (Britain), 384. 
305 

Nations 

quality of inhabitants, 32, 33 
social evolution. 18-40 
Natural sciences, 290, 296, 300 
Negroes, 374 
New Deal city, 373 
New middle class, 339, 341, 344 
challenge to church, 341, 344 
spirituality, 341 
existentialist. 341 
individualism as loneliness, 341 
synthesis of social action and 
ethics, 344 

New religious liberties. 328 flf 
Noise and pollution, 70, 257 
Nomadism, pastoral, 9-16 
economy, 10, 12 
mature form, 12 
Nonconforming uses, 178 
Noneconomic criteria, 88, 91 
Nonpolitical entity, 57 
Nuisance, 220, 223 


Occupational mortality, 28 
Occupational specialties, 290 
professional standing, 290 
Occupations, 279 

rationalization, 279 
techniques, 279 

Occupations and industries with high 
localization, 112-14 
Oil. See Power supply 
Old middle class, 339, 340 
spirituality, 340 
ethical, 340 
individualistic. 340 
not churchly, 340 
Optimum living, 228 
Ordeal city, 373 
Origins of the city, 6-7, 359 ff 
deliberate settlement, 15 
Europe, 14, 15 
Roman Empire, 15 
Oxford, England, 363, 373, 380 

Pace, 373 

Packet of functions, 127, 139 
Paganism in countryside, 329 
Paris, 18-24, 25, 375, 379, 380 

economic and demographic devel¬ 
opment, 18 
leftist, 36 

moderate political parties, 36 
political evolution, 37 
voters, 37 

Parking, 135, 137, 146, 157-8 
added space, 146 
allocation of charges, 158 
facilities 

financing, 137 
terminal. 137 
public, 137 
fees, 137 

Party government, 60 
Pastoral communities, 9-16 
absence of writing, 13 
first evidence of, 10 
languages, 11 
patronage of arts, 12 
role of, 9 

social structure, 12 
South Russia, 10 
technology. 12 

Pastoralism and urbanism, hostility, 3 
Pathological effects of urban life, 38 
physical and moral, 377 
Patronage, 75 
Peasant, sedentary, 9 
Peasant-farmer communities, 12 
Peasantry, Islam 

more religious than unorganized 
labor in city, 351 
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PersoQdlity, indifference to, 339 
Physiology, 265, 267 
Planning, 55, 59, 62, 69, 77, 130, 133, 
151, 159, 166, 170, 261 ff, 266, 
361, 365, 368, 370, 373, 380 
metropolitaLO universities objective 
research in, 151 
regional, 75, 180, 270 
Police power, 167, 172, 178. 236, 375 
Political communities, 59 
Political education, 64 
Political institutions, 55, 59, 65, 66, 73, 
78, 79 

Political machines, 72 
Political man 

apathy, 337-39, 378 

impersonality of city life. 338 
artificial stimulation. 337 
Political organizations, 61 
Political parties, 73 
Political power, 57, 374 

accompanied by religious power, 
346 

Political practices, 61 
Political science, 66 
Politics, 244-45 
Population. 253 

American and British cities, table, 
87 

disrtbution of, 142, 371 
indigenous and immigrant 34 
numerical size, 19-24 
proportion of, table, 89 
quality of, 25-34 

Port of New York Authority, 78, 180 

Poverty and crime. 26 

Power of being. 346 
Power supply, 255 
tactical biological realism, 263 
Practice of law, 307 

partnerships, 307, 310 
advantages, 309 
solo practitioners, 307 
specialization, 308-9 

PracUfcnen” 

independent, 282, 283 
undermined, 282 
Prehistoric cities, 359 
Prescription, 222, 228 
Presidential government, 60 
Pnce mechanism. 94 
Pnestly spirit. 348 
Primary production, 92 

Printing and publishing industries. 108. 

Procurement, cost of, 92 
Production and consumption. 127 
factors of, 94 
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Professional conduct, 280, 284, 285, 
286 

client-practitioner relationship, 285 
competition, 285 
Professional integration, 295, 302 
in research and practice, 302 
Professional pride, 284 
Professional services, 117 
Professional workers 

direct client contact, 283, 285 
employed, 283 

by government, 283 
by organizations, 283 
relationship to client, 284 
responsibility to client, 284 
salaried. 282 

Professions, 277 ff. 289 ff 
concept of 
changing, 286 
disintegration, 287 
extended, 291 

coortbution of, to city planning, 

criteria, 290, 291 
definition. 280 
denotation, 290 
education, 287 
replaced by training, 287 
traditions safeguarded, 287 
fractionation, 304, 305 
desirable, 304 
fragmentation. 292 
independent, 304 
clergy, 304 

influence of forces, 279 
isolation. 289 
learned, 280 
church. 280, 286 
law, 280 
medicine. 280 
legal. 277, 280 
medical, 277, 280 
multiplying. 304, 305 
Dew, 280 

architects, 280, 286 
proper function, 278 
semi-. 281. 285 

specialization, 289, 295. 296 
standards. 299 
subcultures. 299 
would-be, 281, 285 
Propaganda. 38 
Property 

common law, reception, 170 
contract and deed. 217 
deadband control. 218 
defined, 166, 212 
English law, 215 

governmental activities. 180 ff, 241 
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Property— (.Continued) 
in farm areas, 240 
institutioQ of, 59 
judicial sale, 219 
law, 212 

ratiooalization, 215 ff, 237 ff 
legislation, 163, 170 ff 
policies, 213, 214 
private restrictions, 185-89 
public ownership, 226 
real estate deals, 195-96 
real estate titles, 166, 189-94, 217, 
243 

role of the public, 245 
seisin, 215 
taxation, 227, 237 
Prophetic spirit, 348 
Prophets, 348 
Protestantism 

anti-religious, 326 

lay movement, 328 

reUj^ous practices, inquiry into, 

Province and city, 33 
Provincial art, 347 

intense competition, 347 
Psychological characteristics, 34 
Public administration, 72 
Public decisions, 370 
Public health, 70 
education, 305 
integration, 305 
Public housing. 220, 241, 370 
Public ownership, 77, 78 
Public policy, 370 
Public power, 374, 375 
Public recreation, 71-72 
Public services, 63 
Public understanding, 371-72 
Public utilities, 77, 92, 117, 270 
Public welfare, 223 

general concept of, 169 
Puerto Ricans, 374 

Quia Emptores, 1290, 241 

Race relations, 370 
Railroad mortgages, 200 
Rational design, 370 
Real estate deals, 195-96 
Real estate titles, 166, 189-94, 217, 243 
insurable title, 243 
marketable title, 243 
Reason, way to new spiritual content, 
347 

Reconstruction Finance Corporation, 
182 

Refrigeration, 256 
Regional and city planners, 270 


Regional-Plan Association, 75 
Regionalism, 224 
Religion, 7 

history of, 348 
hope of man’s future, 353 
individual conviction, 327 
life an illusion, 337 
personal, 321 
political, 321 
Hitlerism, 321 

Lenino - Stalinian - Bolshevism. 

321 


related to liberty of person, 328 
remote from life, 337 
Religious experiences, 353 

solution to pressing problems, 353 
Religious institutions, 317 
historical treatment, 321 
investigation of, 320 
limited appeal, 324 
multiplication of sects, 324 
social environment, 321 
Reli^ous leadership, 342 

interpret city Ufe as epic drama, 
342 

prophetic, 342 
victory of God, 343 
Religious life, 352 

man can transcend self, 352 
commune with his Creator, 352 
new factors, 352 
promote spiritual growth, 352 
Religious practice, 321, 322 

anti-religious centers, 325, 326 
development uneven, 322 
France, 324 
Gnosticism, 324 
psychological law, 323 
role of large towns, 325 
social pressure against, 324 
vary with local customs, 323 
Religious sociology, research in, 321 
Renaissance cities, 367 
Rent control, 163, 183, 245 
Research 

scientists, 269 

university leadership, 159-60 
Residential choice, freedom of, 152 S 
artificial restraints, 152 
deed restrictions, 153 
housing, 153 
prejudices, 153 
zoning, 153 

Residential mobility, 46 
Resources, 212 ff, 219 
redistribution, 241 
Responsible bureaucracy, 66-67, 74 
Restatement of Torts, 221 
Retailing, 116, 117 
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Roman Catholic Church, centralized re¬ 
ligious power, 346 
Royal S<Kiety of London. 259 
Rule against perpetuities, 219, 243 
Rural society 

control by city, 336 
production of food. 336 


Savagery and civilization. 6, 9 
Science and technology, 251, 259, 261. 
271.273 

Scientific knowledge, 259 
Scientific progress. 118 

in metropolitan areas, 110-11 
Scientific research, 376 

application to industry, 105 
Sects. 324, 330 

multiplication, 324 
Petite Eglise, 324 
post-Jansenistic, 325 
town and country, 324 
do not last long, 324 
Vaudois, 324 

Self-government. 55, 61. 79 
local. 76 

Separation of places of work 
and residence. 152 
Separation of powers. 60 
Servitudes, 221 
Settled agriculture, 10, 17 
Settlement bouse. 71 
Sexual irregularity, 27 
Shelley v. Kraemer. 189 
Shopping centers. 135. 137, 146 
diffusion of facilities. 156 
investment value, 155 
number justifiable. 155 
outlying developments, 143 
regional. 146 

aesthedcaUy superior. 146 
women’s stores. 139. 140 


reality of, 343 
recognition of. 343 
S|te rental. 128, 129. 134. 135 
Size and density of settlement. 43 
Slun. .63, 16(^7, .80, .83 

Slums, 28 
Smoke, 257 

Social administration, breakdown ol 
. techniques. 338 

^5 mobility. 36, 38, 

S^ial conflicts. 26. 36. 37. 38 
Soci^ evolution of nations. 19 
umuence of urban centers, 38 


Social inequality, 34, 35 
Social organization, 42 
Social relations in an urbanized nation, 
34 

Social security, 23 
Social traits. 48 
Social welfare, 62 
Social work. 290, 300, 301 
Society versus freedom. 369 
Space costs. 125 

role of tax system, 133 
Space utilization. 144, 145 
Specialists. 277, 278. 287 
administrators, 287 
training, 278 
versus generalists, 282 
Specialization. 93, 117, 123, 282, 283, 
285 

and interdependence. 69 
and leisure. 68 
coefficient. 106 
fragmentation. 282 
nursing. 282, 285 
social work, 282, 285 
general movement. 282, 283 
jobs and services. 106 
practitioners. 282 
superiority. 282 

Specialization (Professions). 289. 295 

296.300,305.310-11.313 
back-to-the-farm solution, 294 
confusing to public. 293 
poor communication, 293 
overlapping functions. 293 
continuing growth, 296 
decline of generalists. 294 
due to complexity of living, 293 
fragmentation. 292 
engineers, 292 
ministers. 292 
social workers, 292 
law. 313 

medicine, 310-12 
integration, 311-12 
practice, 311 
C . ..research, 311 
Specialized centers. 95 
SpWtual cohesion, 8 
Spiritual community, 345 
need for, 345 
. parish solidarity. 345 
Spmtuaj creativity of man. 346 
Spiritual life. 317 ff. 344. 347. 348 
anti-clencal ideologies. 326 
anti-religious feeling, 327 
effect of city life on, 320 
existentialism, 327 
France, 321 ff, 344 
nutoncal treatment of, 321 
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Spiritual life— (Continued) 
industrial revolution, 326 
intensification of, 327-28 
investigation of, 320 
marriage and family, 328 
of man, 346 

proletarian—least religious, 328 
public opinion on, 320 
social classes, 326-27 
social environment, 321 
symbols of, 348 

Spiritual man, greater vitality, 346 
Spiritual problem, 347 

of world city of future, 349 
solution of, 347 
Spiritualism, 325 

fashionable in Paris, 325 
now losing popularity, 325 
origin and growth, 325 
Spirituality, 333 ff 

attachment to reality, 335 
consecrate and exalt values of 
city, 341-42 
defined, 333-34 
modes of behavior, 333 
perverted forms, 333 
Stability of employment in British 
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